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Introduction 


The job of the city planner is to propose courses of action, not 
to execute them. The standards prescribed by elected officials for 
his guidance are, when they exist at all, usually contradictory or 
ambivalent. Even the boundaries of his concern resist definition. 
Although his plans deal directly with only the physical city, their 
professed object is always to improve the total quality of urban liv¬ 
ing. 1 Some planners articulate this object purely in terms of physi¬ 
cal and aesthetic satisfaction, preferring to de-emphasize the effects 
of physical design on economic and social problems. But most 
planners conceive the potential contribution of planning to urban 
life in grand terms. Charles A. Blessing, for example, in his presi¬ 
dential address to the American Institute of Planners (1959), 

1 Not all city planners agree that they should confine their attention to 
issues of physical development. A few theorists have contended that planning 
agencies should extend their jurisdictions to include general economic and 
social planning, especially since physical development plans must be based 
ultimately on considerations of economic and social forces and objectives. 
This view is not very widely shared, for reasons that will be discussed pres¬ 
ently. A more generally accepted view is that capital budgeting should be 
considered part of the arsenal of physical development planning weapons. 
T. J. Kent, who himself appears to believe that planners should avoid in¬ 
volvement in nearly all detailed consideration of priorities, budgets, and 
legal land-use regulations, has discussed the various viewpoints on these 
questions in his book. The Urban General Plan (San Francisco: Chandler 
Publishing Co., 1964), pp. 46-53. Parenthetically, let me say at the outset that, 
despite specific criticisms made of it in this volume, Kent’s extremely thought¬ 
ful study is probably the best history and critique of general city planning 
theory yet written by an American planner. 
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spoke of the value of planning for physical and aesthetic satisfac¬ 
tion in this way: 

Our client is man—whose body and senses, conditioned through count¬ 
ies centuries of living near nature, yearn to see the sky and the earth 
and the green and trees, man who has instinctive feeling for space, for 
the beauty of fountains and squares and broad vistas and flowers. . . . 
Let us try with humility and insight to understand man's deep and 
timeless yearning for beauty, in this let us try to see beyond the seen 
and know beyond the known and thus give man back in fuller measure 
his birthright on the earth's own loveliness. 2 


In practice, unfortunately, even the most staunchly "physical” 
planners have found no way to isolate the effects of their work 
from the murky crosscurrents of economic and social conflict. 
Their failure to do so has been especially evident when their pro¬ 
posed objective have been ambitious and their proposed mecha¬ 
nisms of change have been political. This has been the usual, and 
most significant, case. Planners aspire, as their theory says they 
must, to determine the overall framework in which urban physical 
development takes place. To do less, they say, is not planning but 
tinkering. In order to determine the framework effectively, they 
generally feel that they must recommend public regulation of the 
uses to which every bit of urban-area land may be put. They wish 
to limit the height and bulk of all new structures; they wish to set 
criteria for the location, design, and adequacy of all public facili¬ 
ties; die j want to take the profit out of "undesirable” private 
activities and make "desirable” activities profitable by vigorous 
applications of public power; and they urge the government in cer¬ 
tain situations to take land from its private owners and subsidize 
its transition to new us®. 

Planners typically defend the claim that their work can add to 

the sum of human welfare by referring to the “comprehensive¬ 
ness of their point of view. Since they also speak frequently of the 
“rationality” of their prescriptions, the implication often seems to 
be that their breadth of concern enables them to conceive clearly 
rational solutions to policy-choice problems. At other times they 


^ address was delivered at the annual meeting of the American Insti- 
tute of Planners m July t 959 . Excerpts were printed in the American Insti- 

ap^^T 1 ’ ’ N °- 1 (Febmaly 196 °>’ *+ ^ quotation 
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seem more modestly to mean only that planning can elevate the 
quality of democratic politics by broadening the perceived range 
of possible solutions, by pointing out ways in which specialist pro¬ 
posals affect each other, and by suggesting means of harnessing the 
techniques of modern specialists to serve broad visions of the pub¬ 
lic interest in concerted fashion. 8 In either case, the promise is 

8 The following articulations of the meaning of comprehensive planning 
may be useful. Four of them refer to metropolitan rather than city planning, 
but I assume that this is not crucial to their underlying conceptions of com¬ 
prehensiveness. The first five tend to support the first conception of com¬ 
prehensiveness outlined in the text. The sixth, which is too academic and 
sophisticated to make use of the word "comprehensive” at all, tends to 
support the second conception. This distribution, the result of a brief search 
for definitions, is accidental. I would not be surprised to discover, however, 
that it fairly accurately represents the distribution of views in the American 
planning profession—with most supporters of the first view being practition¬ 
ers and a radically disproportionate number of supporters of the second 
being academics. Needless to say, this is purely a personal impression. The 
definitions follow: 

(1) "Comprehensive has meant that the plan should encompass all the 
significant physical elements of the urban environment, that the plan should 
be related to regional development trends, and that the plan should recog¬ 
nize and take into account important social and economic factors” (T. J. 
Kent, op . ciU, pp. 95, 96). 

(2) A metropolitan planning body with comprehensive planning responsi¬ 
bilities should review "all proposals affecting the metropolitan area" for 
"content" and "compatibility" (American Institute of Planners, The Role of 
Metropolitan Planning, Metropolitan Planning Conference, Findings and 
Recommendations [Chicago, 1962], mimeo., p. 5). 

(3) For the purposes of the federal urban planning assistance program, 
"comprehensive planning is defined as including, to the extent directly re¬ 
lated to urban needs, the preparation of general physical plans for land use 
and the provision of public facilities (including transportation facilities), 
with long-range fiscal plans to accompany the long-range development plans; 
the programing of capital improvements and their financing; coordination 
of all related plans of the departments and subdivisions of the government 
concerned; intergovernmental coordination of planning activities; and the 
preparation of supporting regulatory and administrative measures" (Legisla¬ 
tive Reference Service of the Library of Congress, Catalog of Federal Aids 
to State and Local Governments, committee print, U.S. Senate, Committee 
on Government Operations, Subcommittee on Intergovernmental Relations, 
April 15, 1964, p. 124). 

(4) "An effective and comprehensive planning process in each metropolitan 
area [will embrace] all activities, both private and public, which shape the 
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that cities whose development is publicly planned will become 
(assuming that their planners are competent) “better” places in 
which to live than unplanned cities. The purposes of the study 
which follows are to consider the plausibility of this promise in 
some detail and simultaneously (on the assumption that the two 
issues ar e intimately related) to explore the political and adminis¬ 
trative obstacles to more meaningful planning of land-use devel¬ 
opment in American cities. 

Significant planning problems are never simply technical; they 

community. Such a process must he democratic—for only when the citizens 
of a community have participated In selecting the goals which will shape 
their environment can they be expected to support the actions necessary to 
accomplish these goals” (President John F. Kennedy, 1961 Housing Message 
to Congress, as cited and adopted by the U.S. Advisory Commission on Inter¬ 
governmental Relations in its report. Impact of Federal Urban Development 
Programs on Local Government Organization and Planning [Washington: 
ILS. Government Priming Office, January 1964], p. 1). 

(5) The federal highway program, as amended in 1962, “requires com¬ 
prehensive transportation planning which must take into account studies of 
community value factors, development controls, financial resources, and pro- 
lections of economic, land use, and population factors" (ibid., p. 17; italics 
added). 


(6) "The metropolitan planning that is envisioned is . . . that of a repre¬ 
sentative body working with a competent technical staff to provide a 
context for the consideration of policy questions, to study the implications 
of alternative development choices, and to promote consideration of two 
currently nqjlected points of view: the areawide rather than the local, and 
the long-range rather than the immeHiare . . . 

"A metropolitan planning agency will alert local governments to the 
regional imp li cati ons of their decisions, and will work to encourage informed 
decisionmaking in place of fragmented policies that plan for the region more 
by accident than by choice. An effective planning agency will also help to 
resolve conflicts between localities and the larger region, when these conflicts 
prejudice the development of the region. Metropolitan planning can Tr. a lr, 
m important contribution in these situations of conflict merely by posing 
the mues and analyzing the effects of alternative courses of action. More 
^mplete information, highlighting the regional implications of local actions, 
mU enable local decisionmakers to see beyond the immediate parochial 
advances and to consider alternatives more beneficial in the long run-and 

sSm T 8 T Aeir ““tints’- (Joint Center for Urban 

tUtS ° { T€dmol °gy and Harvard University 
[Charles M Haar, Project Director], The Effectiveness of Metropolitan Plan- 

P nnt * Senate, Committee on Government Operations 
Subcommittee on Intergovernmental Relations, June S o, 1964, pp. T 8). ’ 
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always involve the determination of priorities among values. As 
noted previously, political officials seldom give planners any clear 
instructions to guide the value-choice aspects of their work. If 
planners are to conceive new policies, rather than simply to set 
forth means of executing old ones, perhaps a large part of this lack 
of explicit political guidance is inevitable. But there is also some 
evidence that local politicians in many American cities have ele¬ 
vated their inability to give detailed guidance into a principle of 
political prudence: that it is politically unwise for an elective offi¬ 
cial to say anything at all during the early life of any idea. 4 To the 


4 Theorists of planning have rarely come to grips with this problem, 
though until the past two or three decades many did wish to insulate plan¬ 
ning from “politics/* As will be seen presendy, nothing could be further from 
my mind than endorsement of this prescription. 

One recent writer who has grappled with the issue of what guidance plan¬ 
ners can expect from politicians has come to radically different conclusions 
from my own. T. J. Kent believes that city councils will give planners all the 
guidance that they need if only the planners bring issues before them prop¬ 
erly. In particular, he believes that city councils are eminently willing to 
articulate the economic, social, and political assumptions on which com¬ 
prehensive plans must rest whenever the need is presented to them clearly. 
The two brief selections which best illustrate his viewpoint are perhaps the 
following: 

(1) "The city council can be made to work effectively by clarifying its most 
important duties and procedures/* 

(2) "I believe that our municipal governments will continue to foster and 
to maintain several general planning activities, each one focusing on a 
subject-matter area of major importance. Each such activity should be char¬ 
acterized by continuing efforts on the part of those responsible to understand 
and state the basic social and economic objectives of the community that have 
special significance for their work. In recent years, an increasing number of 
city planning programs have produced plaits . . - that illustrate, however 
crudely, the meaning of the quality of comprehensiveness called for here. 
They attempt to state openly the judgments made concerning the most 
significant nonphysical factors upon which the physical plan is based, they 
place directly in the hands of the council the task of setting the social and 
economic objectives which their physical plan seeks to accomplish, and, by 
an open statement of their limitations, they foster recognition by the city 
council of the need for a more effective system of social, economic, and 
physical planning than we now have/* 

(The quotations are from T. J. Kent, op. cit., pp* 12 and 101-102. See also 
pp. 9-12, 16-18, 54-59, 84-85, and 101-102.) 

Several criticisms of Kent’s formulation may be made. First, he assumes 
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extent that this is so, it follows that city planning is one of the 
extreme examples of administrative discretion to be found in 
American government It seems reasonable to believe that an un¬ 
derstanding of the ways in which city planners approach their 
choice problems may shed some light on the profound questions 
posed whenever expertise and politics merge in public administra¬ 
tion. I have entitled this volume The City Planning Process to in¬ 
dicate that it does focus on the ways in which city planners ap¬ 
proach difficult professional and strategic choice situations, and 
not just—or even primarily—on the ways in which local political 
systems dispose of planning recommendations. 

My primary scholarly interests are in the politics of American 
public administration and, more specifically, in the political ob¬ 
stacles to general planning at all levels of American government. 
From these points of view, there were of course some arguments 
against choosing city planners as the subject of this study. For one 
thing, American city planners have been notoriously unsuccessful 
in their political relationships, at least until recent years. Conse¬ 
quently, there are few or no cities where current planning can be 
studied in the context of a long tradition of effective planning. For 
another, city planning has its own unique concerns, instruments, 
and doctrinal controversies. These flow from a history which 
clearly dis t inguishes it from, say, national economic planning. In 
addition, one can never know just how comparable local politics is 
to politics cm larger scenes. 

On the other hand, the political failures of general planning 
have been notorious at all levels of American government. This rel¬ 
atively consistent pattern suggests that an analysis in depth of the 
causes of failure in particular situations may shed some light on 
fu n damental characteristics of the American political system. 
Moreover, general land-use planning has enjoyed a dramatic up- 

dttt municipal governments will support comprehensive social and economic 
planning efforts outside the physical planning agency. Second, he assumes 
that the only reason for the failure of city councils to articulate economic 
and social goals is intellectual confusion about “their most important duties.” 
Third, he gives no guidance to planners whose dty councils fall short of his 
ideal More generally, it may he noted that throughout his volume Kent 
assumes that politicians are constantly striving to understand and serve the 
overaii public interest He ays nothing at all about the impact of special 
interest politics on planning. r 
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surge of respectability (and perhaps even of influence) in most 
large and medium-sized American cities since World War II; its 
recent history may, therefore, be suggestive of general strategies for 
making broadly oriented planning palatable to legislative bodies at 
all levels of American government. These strategies in turn, if nu¬ 
merous studies in a variety of situations confirm their applicability, 
ought to indicate a good deal about both the substance and change¬ 
ability of typical perceptions of interest and distributions of influ¬ 
ence in American political systems. 

The argument that the history of city planning is unique in 
some respects would apply to any governmental function chosen 
for analysis. Similarly, whenever a study focuses on a small sample 
of decisions, a small number of political systems, and/or a single 
level of government, the objection may validly be made that the 
extent of their relevant uniqueness is unknowable with any cer¬ 
tainty or precision. 

A related charge that might be leveled is that the methods of 
information-gathering employed in this study were insufficiently 
rigorous. In fact, this study makes no pretensions of being “experi¬ 
mental” or in any other way rigorously “scientific.” It does claim 
to be the product of informed and disciplined hard work. Its de¬ 
fense against the charge, which I consider the only legitimate de¬ 
fense against such charges generally, is that the greatest care for 
accuracy (of both fact and inference) consistent with the purposes 
of the study and the resources available for it has been taken. The 
actual quality of this care in any particular study is for the author 
to communicate in his writing and for readers to assess in accord 
with the rules of evidence appropriate to the classes of phenomena 
analyzed. The ultimate defense of this defense must in turn be 
that, if its validity were denied, scholarly consideration of nearly 
all important social and political issues would have to cease, pend¬ 
ing the (unlikely) development of rigorous scientific procedures 
for dealing with them. 5 In the present case, it is only appropriate 
to add that the resources available were extremely modest—they 

5 These sentences are occasioned, of course, by recent trends in the social 
sciences. Within the field of public administration, the most forceful expo¬ 
nent of “scientific” study has for many years been Herbert Simon. See his 
Administratwe Behavior, 2nd ed. (New York: Macmillan Co., 1957). The 
other side of the case is argued well by Philip Selznidt in Leadership in 
Administration (Evanston: Row, Peterson, and Co., 1957). See also Edward 
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permitted, for example, little more than one man-year of field 
work—and that the objective from the start was to explore a rather 
wide range of phenomena in search of suggestive hypotheses rather 
than to come out with a few precise and rigorously tested propo¬ 
sitions. 

Two methods of information-gathering, both traditional, were 
employed. First, the existing published literature on the political 
and administrative aspects of city planning was reviewed; and sec¬ 
ond, four detailed case studies of planning in Minneapolis and St. 
Fan!, Minnesota, were prepared. Two of the case studies deal with 
the development of general plans and two with decisions about 
where to locate specific public projects. (The most important spe¬ 
cific decisions that planners are regularly asked to advise upon are 
those having to do with the location of new public facilities.) 
Minneapolis and St Paul, adjoining “twin” cities, were chosen for 
study because of their reputations (among a group of academic 
planners consulted) for “good” planning. Similarly, the case sub¬ 
jects were chosen to represent the best planning work done in the 
Twin Cities just prior to and during the year in which the field 
work for this volume was conducted—-July 1959 through August 
i§§o. I did not begin research on any case until the planners in¬ 
volved in it assured me that they were well satisfied with the parts 
they had played . 8 The cases, which make up the four chapters 


BaEldd, “The Training of the Executive/’ Public Policy , X (1960). 16-43. 
Ike difficulties that Simon has encountered in attempting to establish a 
behavioral science of administration are chronicled in great detail by Herbert 
StDirag in his essay, «The Science of Administration: Herbert Simon/’ which 
appears m Herbert Storing, ed.. Essays on the Scientific Study of Politics 
Imk: Holt, Rinehart and Winston, 1962), pp. 63-150. My own meth- 
pom it should be noted, is essentially similar to that of 
Sekmci and Banfield, not Storing. Storing’s critical insights may be found 

CVen % ° ne Wb ° di ^ eS ** “ <"«* 

silfiLtt 0 th f. md o£ &e researdl P rocess > each case was circulated to all 
significant panic:pants, and to a number of other knowledgeable observers 

^ evidence ' sim P le “rrections were made. 
Wtoesuggesuons for revision appeared to be merely plausible, they were 

* fO0£n ° teS — ^dividual pl^ of 
° f thom,est disagreements about the roles of particular in- 
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(Part One) that follow this introduction, have been written to 
emphasize the emergence and resolution of choice problems rather 
than for their story value. Their consistent object is to isolate and 
analyze fundamental obstacles to “rational” land-use planning in 
American cities, the kinds of obstacles that show up most dearly 
when base and trivial motives are eliminated, and when able men 
seek honest answers to urgent and puzzling questions. 

The next four chapters (V-VIII), though grounded in the case 
study data of Part One, constitute a general criticism of some im¬ 
portant city planning theory. Some readers may question whether 
a predominant theory of American city planning exists. In fact, so 
few planners have written systematic defenses of their discipline’s 
claims that the query cannot be answered with a simple yes or no. 
This is one reason why I have found it necessary to supplement 
the literature by asking practicing planners to justify their actions 
in concrete case situations. 7 Justifications are always and necessar¬ 
ily couched in theoretical terms, though the theories on which 
they ultimately depend commonly remain implicit. Thus, I have 
had in large part to infer the theoretical foundations of American 
city planning. I am the first to admit that the reliability of infer¬ 
ence gathers persuasiveness only as the number and proportion of 
justifications accounted for grows, and that consequently my in¬ 
ferences based on the inadequate pre-existing literature plus four 
new case studies can be no more than suggestive. My hope is no 


dividuals were resolved in a manner tolerable to the participants only after 
I made two reinterviewing trips to the Twin Cities in 1964. Had it not been 
for the elaborate “clearance” procedure, this volume would probably have 
appeared at least two years earlier. 

7 One of my central objections to the work of recent “scientific” students 
of a dmi nistration is relevant here: namely, that even when they have ex¬ 
amined the administrator's own perspective, they have tended to ignore the 
distinctive kinds of work done by administrators at the highest levels. Most 
particularly, their anxiety to quantify and systematize knowledge of admin¬ 
istration has led them to de-emphasize choice problems which involve judging 
the merits of complex value-loaded policy alternatives. Yet high-level admin¬ 
istrators (and politicians) do their most important work in making such 
judgments. Perhaps the most fundamental assumption underlying this study 
has been that careful, even if unquantified, analyses of the ways in which 
such high-level judgments are made can yield some valuable insights into the 
nature of the governmental process. 
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more than that students of urban politics, public administration, 
and public planning may find them that 
The following, and final, chapter constitutes an attempt to indi¬ 
cate some of the most important ways in which my choice of per¬ 
spective from which to observe American city planning may have 
influenced the tone or “mix” of my conclusions about it. Its 
method is to sketch—in very brief and highly impressionistic fash¬ 
ion—the kinds of conclusions that might have been emphasized by 
four studies with radically different, though still clearly political, 
perspectives. To notify unwary readers that the level of discourse 
here is far more speculative than even that of Part Two, I have 
placed this chapter in a separate Part Three. 

Before concluding this introduction, a few more words about 
Minneapolis and St. Paul are in order. Because the analysis which 
follows tends to be critical, it is Important to mention again that 
these cities were selected for study because their reputations were 
favorable, both in terms of the political environment that they 
provided for planning and the quality of practice which they re- 
reived from their professional planning staffs. Let us take these 
two criteria up in older. 

There do not seem to be any major American cities in which 
politicians have continuously displayed enthusiasm about syste¬ 
matic land-use planning for any sustained period of time, but 
there was a long tradition of concern for public amenity in the 
Twin Cities area. Reginald Isaacs, the distinguished Charles Dyer 
Norton Professor of Regional Planning at Harvard, has noted that 
at least in Minneapolis recognition of public responsibility for 
parks and civic beauty dated to the middle of the nineteenth cen¬ 
tury. By 1883, Minneapolis had eighty acres of parkland for its 
100,000 residents, a newly created Board of Park Commissioners, 
and a long-range park plan prepared by a consultant. The same 
consultant in 1888 proposed a single park and major boulevard 
plan for Minneapolis and St. Paul combined. A decade later 
Minneapolis was seriously endeavoring to implement this plan. 
Isaacs writes that r 

dte “dty beautiful” concept and movement is attributed to the Chicago 
Worlds Fair of 1893. . . . Actually, Chicago was four times the size 
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of the then-Minneapolis before it did anything about parks and beau¬ 
tification. 8 

He adds that these early plans for 

park systems, lake drives and boulevards have been realized, at least 
in good part. Although compromise and encroachment have reduced 
their proposals, the Twin Cities present a beautiful aspect to the 
visitor. Homes and communities have been maintained in better con¬ 
dition than in any other city that I have visited. Residential property 
and areas of the same age, which in other cities would have become 
obsolete and undesirable places in which to live, are dean, well kept 
and stable in the Twin Cities. 9 

This was not to say, of course, that the Twin Cities had been 
comprehensively planned, or even that local government in this 
century had been unusually active. The uncommon stability of 
Twin Cities neighborhoods was attributable largely to the meager¬ 
ness, by comparison with other large northern cities, of the influx 
of Eastern and Southern European immigrants in the early part of 
this century and of immigrants from the American South more re¬ 
cently. By way of illustration, it may be noted that the Negro pop¬ 
ulation of the Twin Cities Standard Metropolitan Statistical Area 
in i960 was 1.4 per cent. 10 In addition, the Scandinavians who 
first settled these cities and who still set their tone were people 
who cultivated their property more lovingly than most. This had 
not, of course, always made them particularly receptive to plan¬ 
ning. The plans prepared by consultants amid great fanfare in the 
first quarter of this century were ignored in practice. So were simi¬ 
lar plans in most other American cities, however. In the two 
decades after the start of the Great Depression the planning func¬ 
tion had been reduced almost entirely to routine zoning adminis¬ 
tration and the production of occasional studies. This, too, had 
been in accord with the national pattern. More recently, there had 

8 Reginald Isaacs, "Goals for 2012,” lecture delivered at the University 
of Minnesota School of Architecture, April 6, 1962 (printed as a pamphlet 
by the School of Architecture), pp. 2, 3. The quotation is on p. 3. 

9 Ibid., pp. 7, 8. 

10 Ninety-seven per cent of the Negroes lived in the two central cities, 
constituting 2.5 per cent of the cities* combined population. Negroes con¬ 
stituted .05 per cent of the suburban population. 
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been something of a revival of interest in planning in each of the 
Twin Cities. Birring the decade of the 1950*8 the St. Paul planning 
budget had increased by ninefold and the Minneapolis planning 
budget had quadrupled. 11 Civic leaders in both cities professed to 
be sympathetic to planning in principle, and most observers be¬ 
lieved that the prospects for planning in practice were quite 
bright—at least by American standards. It may be noted, more¬ 
over, that these were cities in which political machines did not 
exist, elections were nonpartisan, and graft was almost unknown. 
If decisions were often made on grounds other than those stated 
publicly, they were seldom made for reasons of which ethical poli¬ 
ticians thought that they ought to be ashamed. In short, if the 
Twin Cities had not recently been far ahead of their time with re¬ 
spect to planning, one searched in vain for periods in which they 
had lagged significantly behind; and currently they provided a 
political environment that most American city planners would 
have recognized—despite the frustrations of those actually working 
within it—as relatively hospitable. 

So much at this point for the political environment of planning. 
The quality of professional practice in the Twin Cities was be¬ 
yond my competence to judge. I have no reason to doubt the gen¬ 
eral view of those more knowledgeable on this score, however, that 
Minneapolis and St Paul planning circa 1959-1960 met contem- 
porary professional standards with a good deal to spare. 

All this is mentioned only to add perspective to the study which 
follows. Written by a student of politics rather than of land-use 
planning techniques, it focuses necessarily on areas where profes¬ 
sional doctrine is unsettled, where different professions come into 
conflict, and where professional men, though agreed among them¬ 
selves, have difficulty persuading lay civic leaders and ordinary 
interested citizens. Unavoidably, it emphasizes conflict at the ex- 


»The growth m St. Paul was from 112,780 in ig50 to $06,742 in 1959. 
The flatter figure included pan of a continuing grant for support of compre- 
homve planing wolt hom &e Sl Paul Ho|lsing and Redevel 

. if 0 "* 1 * m Minneapolis was from §54,600 in 1950 to $208,592 

dl ° m be rdated to W^on. St. Paul was only 
about three-fifths the size of Minneapolis. The exact populations of the two 

QtK in 1950 were 311,349 and 521,718 respectively. The i960 figures were 
313411 and 482,87s The population of Twin Cities Standard M^opolitan 
Statistical Area rose from 1,151,053 in 1950 to 1,482,030 in i960. 
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pense of consensus. It deals critically with the actions of men who 
could not possibly have acted so as to forestall all possible criti¬ 
cism. The more important public actions are generally of this sort. 
My purpose has been to contribute to a more profound under¬ 
standing of the moral and strategic dilemmas which planners and 
lay decision-makers inescapably face. My technique has been to 
probe, more thoroughly than men of action normally have time or 
inclination to do, the social and political consequences of alterna¬ 
tive reasonable approaches to the exercise of discretion. I have not 
endeavored to pass overall judgment either on men or on plans, a 
task which would have required both wisdom and skill of a far 
higher order than I have been able to employ. 



PART ONE 
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The Intercity Freeway* 


Introduction 

Most laymen tend to think of city planners as proposers, but in 
fact only a small portion of the time of any planning agency is de¬ 
voted to developing independent planning proposals. Each spe¬ 
cialized public agency generally develops its own project 
proposals. In virtually every city the total public expenditure on 
projects initiated by city planners is insignificant. No one would 
contend, however, that this fact establishes the insignificance of 
city planning. City planners themselves reject such a conclusion by 
stressing their role as evaluators of other people’s projects. They 
claim to be the people best suited to formulate goals for project 
planning, to point out relationships between the ideas of different 
specialists, and therefore to criticize the projects proposed. 

If ever there was a public works project worthy of careful evalu¬ 
ation, that project was the Interstate Freeway. Its sections in and 
around St. Paul constituted the largest public works project that 
the city was likely to witness for decades. Its influence on the city’s 
future development would probably be monumental. Although 
the project was not initiated within St. Paul and the city would 
not bear any part of its cost or administrative responsibility for its 
execution, no action involving the freeway could be taken inside 
the city without the municipal government’s approval. The city 
planners of St. Paul therefore had, and publicly acknowledged, a 

* A shortened version of this chapter appeared as Locating the Intercity 
Freeway, ICP Case Series, No. 88 (Bobbs-Merrill, 1965), copyright © 1965 by 
the Inter-University Case Program, Inc.; reprinted with permission. 
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responsibility to evaluate the freeway project from a comprehen¬ 
sive point of view. 

They knew that no highway could serve traffic needs without 
having innumerable other repercussions, often less obvious to the 
casual eye than its intended purposes. They also recognized that 
some of these repercussions would probably disturb the public if 
there were full and open public discussion. This was the source of 
much proposer-evaluator conflict: comprehensive and careful 
study tended to turn issues from black and white to gray, thereby 
sapping public conviction and enthusiasm, and undermining the 
chances for approval of projects. In other words, the public rela¬ 
tions requisites of any project proposal, needed to give it political 
momentum, conflicted with the prime characteristics of compre¬ 
hensive evaluation: detached, systematic curiosity about the pros 
and cons of every alternative. Therefore, the planner who con¬ 
scientiously subjected a popular proposal to searching criticism 
risked his own, his agency’s, and his profession’s standing in the 
community. 

Of the three sets of actors whose approaches to St. Paul’s freeway 
program will be described—highway engineers, organized private 
interests, and professional city planners—only the first had tech¬ 
nical procedures for predicting the precise benefits to be derived 
by building on the basis of any particular design. Only they and 
the private interest spokesmen had explicit notions of what they 
hoped to achieve. Only the planners lacked both a clear notion of 
what values their efforts should serve and procedures for discover¬ 
ing what values any specific proposal would serve. 

Consequently, the planners’ work with regard to the freeway 
should not be evaluated according to some abstract criterion of 
"rationality.” The emphasis of this case study is rather on how 
well the planners of St. Paul articulated key questions about the 
relations of problems and proposals to community values, brought 
together available knowledge bearing on these questions, formu¬ 
lated arguments supporting the various sides of each question, and 
tried to bring these arguments before responsible officials for their 
consideration. 


Genesis of the Interstate Freeway 

As metropolitan area populations grew after World War II, 
the nation’s rising level of personal income permitted massive 
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switches by metropolitan area dwellers from bus (and in the larg¬ 
est cities, rail) transportation to the more comfortable—but also 
far more expensive and space-consuming—automobile. To move a 
given number of people, even on roads of the highest quality, 
automobiles had to use at least four times the space required by 
buses and up to twenty times that required by rail transit. Even 
aside from the public costs imposed by automobile habits and the 
fixed costs borne by automobile owners (whether they drove or 
not), the expense of driving (figuring one person to a car) often 
ran several times higher than travel by public conveyance. How¬ 
ever, commuters throughout the country (who caused most peak- 
hour congestion) remembered the waiting out-of-doors, the crowd¬ 
ing, the delays, the stale air, and the general discomfort of public 
transportation. In ever-increasing numbers they chose to pay the 
price of automobile travel. 

Their choice both encouraged, and was encouraged by, changes 
in the physical layout and spatial relations of urban areas follow¬ 
ing World War II. The movement known familiarly as urban 
sprawl greatly reduced the number of people living near public 
transportation routes while greatly increasing the number of, and 
distances between, their desired destinations. With an ever- 
declining number of people to patronize public transit on any 
route, transit companies were forced to reduce frequency of 
service, to eliminate some routes altogether, to raise prices, and to 
neglect maintenance. The cycle of declining patronage and service 
turned steadily, while the future of self-sustaining—not to say 
profit-making—urban public transportation was seriously chal¬ 
lenged. 

In cities throughout the country, increased traffic volume was 
channeled into street systems that had been laid out before the in¬ 
vention of the automobile. Until the end of World War II, 
amelioration of congestion had seemed feasible in most cases 
through piecemeal efforts to raise the traffic capacity of existing 
streets. Bottlenecks had been eliminated, sidewalks had been nar¬ 
rowed to permit street widening, and various traffic-control tech¬ 
niques had been employed—staggered traffic lights, prohibitions 
against parking, restricted left turns, and experimentation in the 
use of one-way streets. 

After the war there was a gradual exhaustion of the available 
techniques for solving the problems of traffic congestion. Where 
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sidewalks had been narrowed, for example, the only way to widen 
existing streets was to tear down the structures that lined them. 
The buildings that lined the major streets of a city were generally 
the most expensive. Even if city governments wanted to purchase 
the properties and demolish these structures, the very act of doing 
so would reduce the need for street widening at the point con¬ 
cerned, while increasing the need elsewhere. Crowded traffic arter¬ 
ies were caused not by people driving randomly through the city, 
but by trips designed to accomplish particular purposes. The con¬ 
centration of economic, social, or other facilities on a particular 
street or at a particular comer was the factor that generated the 
congestion. 

Most trips were, from the driver’s point of view, economic in 
purpose. The 1949 Twin Cities Traffic Survey revealed, for exam¬ 
ple, that three-fifths of all passenger-car trips were for work, 
business, or shopping. Assuming that all truck traffic was economic 
in intent, the proportion of all traffic undertaken for economic 
reasons was more than 75 per cent. Economically generated traffic 
tended to concentrate at places of employment and at retail cen¬ 
ters, which together occupied only one-eighth of the area of the 
Twin Cities proper and a much smaller proportion of the metro¬ 
politan area. Highway engineers called such places, where people 
habitually congregated in large numbers, “major traffic gen¬ 
erators.” The efforts to widen streets by tearing down adjacent 
buildings had the effect of destroying these generators to provide 
room for street widening—which was like tossing out all the mer¬ 
chandise in a store to make room for a maximum number of 
customers. 

The first clamor from automobile owners throughout the na¬ 
tion for massive highway improvements had been cut short by the 
depression of the 1930’s. During that decade federal aid for high¬ 
way construction had risen, but not sufficiently to offset the 
decline of state and local expenditures. Highway funds frequently 
had been used to provide jobs with litde regard for the enduring 
value of the projects undertaken. Then came the war. During the 
period of hostilities, no new highways were built and the decline 
in highway maintenance that had begun in the 1930*8 continued. 
At the war’s end street networks in many cities were in worse con¬ 
dition than they had been in 1929. 
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Cities in Minnesota, as elsewhere, lacked the resources to meet 
their transportation crises. All local needs had been neglected dur¬ 
ing the previous fifteen years. Voter resistance to tax increases had 
stiffened in response to the unprecedented level of federal taxa¬ 
tion. Local tax revenues, based primarily on the property tax, 
tended to lag behind inflation, which had halved the value of each 
tax dollar. The raising of property assessments was no less sensitive 
politically than the raising of tax rates, and few assessors tried to 
keep pace with the cost of living. The cost of building new high- 
quality thoroughfares was enormous. Even in the Twin Cities, one 
of the least densely built-up of the nation’s large urban complexes, 
the estimated cost of construction ran in some instances to $10 
million a mile. There were not, of course, any $io-million miles 
built prior to 1956. Politicians who raised a city’s taxes sufficiently 
to finance a new system of highways or a thorough revamping of 
public transportation facilities would have run the twin risks of 
overwhelming defeat in ensuing elections and of having numerous 
taxable activities flee the city. 

Nevertheless, the mass conversion to auto travel seemed to be 
relentless. Auto registrations in the Twin Cities area increased by 
58 per cent in the years 1947-1950 alone (twenty times the rate of 
increase during the previous two decades). The number of miles 
traveled by the average car also increased rapidly. 

Highway engineers, who had refined their techniques dramati¬ 
cally since 1929, promised that they could give lasting relief if the 
money to build new highways were found. They had discovered 
that gently curving limited-access highways could carry twice as 
much traffic per lane—at higher speeds and with greater safety—as 
the best streets built previously. The immediate cost of building 
these highways was great, but they seemed certain to repay it by 
reducing taxpayers’ expenditures on vehicle operation and insur¬ 
ance. For those who cared, there were bonuses—intangible benefits 
of time saved, injuries avoided, and greater driving pleasure. 

The key concept in the new approach was “limited access.” A 
limited-access highway was one that permitted vehicles to enter 
and exit only at designated points—interchanges—and then only at 
angles gentle enough to eliminate the need for other vehicles to 
slow down. Cross traffic was eliminated by providing bridges over 
and tunnels under the highway. Commercial development was 
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forbidden along limited-access highways, so that there was no 
reason for vehicles ever to slow down suddenly or to turn off at 

sharp angles. 

Highway engineers coined new names for the new highways: 
“turnpike/ 5 “tollway/ 5 “thru way,” or “freeway.” The engineers 
urged that tolls not be charged on the new highways, to avoid the 
danger of discouraging use, and that they be built in urban as well 
as rural areas, despite their great expense and the dislocation they 
would cause. This was conceived not as mere street widening, but 
rather as the creation of wholly new highways on new rights-of- 
way. The engineers confidently acknowledged that it was bold 
surgery. State and local officials liked the idea but were unable to 
finance it 


The Federal Aid Highway Act of 1956 offered a solution. It pro¬ 
vided for construction of a 40,000-mile national system of free¬ 
ways, 90 per cent of whose cost would be borne by the federal 
government and 10 per cent by the states. The excise taxes levied 


to pay for its construction would fall evenly on automobile and 
track users throughout the country; no one could escape by chang¬ 
ing Ms residence. The freeways would cut through, around, and 
between the nation’s dries, serving local as well as intercity traffic. 
Many people compared the importance of this ambitious highway 
pitgram with that of building the railroads in the nineteenth cen¬ 
tury. (For estimates of its total cost, see page 52, note 16.) 

The highway pregram evolved from more than a decade of 
p /™ g at m Ievels of government Highway engineers expected 
the freeways to be paramount traffic carriers for at least fifty years. 
Thar impact on national development and patterns of living 
wold presumably reverberate long afterward. During the decades 
of construction a million people would be forced from their 
homes to provide land needed for rights-of-way, and countless 
businesses would be compelled to move or would find the values of 
their locations affected by the new pattern of vehicular transporta- 
tem Soon after passage of the Highway Act, the federal Bureau of 
Public Roads decided that the rights-of-way in cities should be 400 
W ‘l e ’ Most street nghts-of-way in Sl Paul were 60 feet wide 
aktough the widest street had a 200-foot right-of-way. The bureau’ 
wan ed to ensure that it would never have to purchase additional 
right-of-way for freeway widening, or to eliminate the strips of 
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greenery on either side and in the center o£ the freeway. The cen¬ 
ter strip was a safety factor; that on the sides was a health factor 
(designed to keep nearby residents from the worst concentrations 
of noise and exhaust fumes); and both were aesthetic factors. 

The concept of a federally financed superhighway network first 
had arisen in response to the perceived needs of military security 
in World War I. The Roosevelt Administration had revived it as a 
potential public works project when, in 1939, the Bureau of Pub¬ 
lic Roads had recommended a 26,700-mile highway system. Dur¬ 
ing World War II the idea had received further study; and in 1943 
a presidential commission had recommended a 40,000 mile system, 
offering two major reasons: (1) to provide a system for the rapid 
movement of men and equipment in time of war, and (2) to 
provide jobs during the expected postwar depression. The relief of 
peacetime traffic congestion had been offered as a desirable, but 
distinctly secondary, purpose. The possible indirect repercussions 
of such a program had attracted little attention. Here, it had 
seemed, was a public works project meant to serve useful purposes, 
not merely to create jobs. In 1944 Congress had authorized the 
Bureau of Public Roads to supervise the planning of the proposed 
highway system. The bureau, in turn, had prescribed standards for 
state highway departments to use and had then delegated to them 
the task of actually selecting the routes. 1 

Two points characterized the original planning of the Interstate 
system. First, engineers did the planning. In Minnesota, which was 
typical, their conception of the function of the highway system was 
highly specific: the solution of traffic problems. They frankly de¬ 
clared that they did not have time to concern themselves with 
other aspects of the program. Second, the engineers of the federal 
bureau and the state highway departments had hitherto worked 
primarily on rural roads. The cities had built their own streets, 
laying them out in most cases before buildings and other struc¬ 
tures blocked the way. In Minnesota, the state Highway Depart¬ 
ment had had, beginning in 1933, some experience improving 

1 In practice, the Bureau of Public Roads almost never adopted stand¬ 
ards except on the recommendation of the American Association of State 
Highway Officials. Approval and promulgation by the bureau, however, was 
necessary to give them binding status and thus to ensure uniformity through¬ 
out the nation. 
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urban routes, but it had had virtually none locating new roads in 
urban areas. Nonetheless, its engineers now had to work quickly. 
The war was rapidly nearing an end, and they wanted to be pre¬ 
pared to move quickly once the expected economic depression 
developed. There seemed to be no time to theorize about subtle 
differences between urban and rural planning problems. 

Selection of the Freeway Routes 

The men who had cut dirt trails and roads in the early days of 
St. Paul's history had not been able to alter the landscape signifi¬ 
cantly; they had simply had to go around major natural barriers 
while trying to create routes as straight as possible between major 
centers of activity. As of the late lgso’s the main routes into and 
out of St. Paul were still located on the same land. Some of them, 
such as Route 61—the main artery stretching north from the St. 
Paul business district—twisted and turned. Others, on flat land, 
were straight throughout their length. 2 

Facilities for work, shopping, and entertainment concentrated 
along the few early roads. Although they were the best roads in the 
city, in time they became some of the most congested. They served 
well, however, and outside the central business district peak-hour 
traffic on the city's major routes still averaged twenty miles an hour 
in 1949, according to the state Highway Department. Within the 
central business district, however, traffic frequently moved more 
slowly than a man could walk. 

At an early date St. Paul's street planners had decided that en¬ 
tirely new highways, close to the existing major routes and located 
on the more heavily traveled side of them, would provide more 
lasting relief than piecemeal improvement. On this basis the city 
engineer in 1920 had proposed routes for a new radial highway 
system, with four routes projecting from the center of the city. He 
had supplemented this radial principle with two subordinate prin¬ 
ciples: (1) right-of-way costs should be minimized and (2) se¬ 
vere natural barriers should be avoided. 

He had reasoned, for example, that a route parallel to Univer- 

2 Some exceptions to this pattern were the sections of Routes 12 and 61 
that had been planned during the 1930’s and constructed at the close of 
World War II. The Mississippi Street development, later incorporated as 
part of the interstate system, had been planned initially in the iggo’s. 
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sity Avenue—the main artery between the central business 
districts of Minneapolis and St. Paul—should be built. A concen¬ 
tration of industry and railroad tracks blocked any route directly 
to the north of University Avenue. (See map, page 47.) Bridging 
it would be difficult and expensive. Further north, residential 
development was sparse. A highway in this area would clearly be 
so far from any heavily traveled routes that it would attract virtu¬ 
ally no traffic away from them. Eight blocks south of University 
Avenue, on the other hand, was Marshall Avenue, heavily traveled 
itself, carrying a trunk highway and connecting with one of the 
major east-west streets of Minneapolis. 

St. Anthony Avenue was almost precisely centered between 
University and Marshall Avenues. When University Avenue 
curved northwest toward the Minneapolis central business district, 
which was one and one-half miles north and eight miles west of St. 
Paul’s central business district, St. Anthony, but not Marshall, fol¬ 
lowed it. Of all the streets between University and Marshall, St. 
Anthony alone was platted through to Minneapolis. Moreover, it 
connected with a major thoroughfare in Minneapolis. St. Anthony 
Avenue, therefore, was proposed as the western radial of the 
system. 

Highway engineers had begun to make traffic counts in the 
1920*5; methods for articulating the data developed later. A traffic 
count merely showed the number of vehicles passing a given point 
during a particular period of time. It did not, however, indicate 
the pattern of traffic on routes approaching the point; therefore, it 
was of very limited use in explaining why traffic volumes reached a 
certain rate at a particular point. During the 1930*5 the interpreta¬ 
tion of traffic count data had been greatly facilitated by the devel¬ 
opment of traffic-flow mapping techniques. A traffic-flow map was 
a pictorial summary of many traffic counts; it showed the number 
of vehicles passing each point on the map during a given period of 
time. Assuming that the day or hour represented was an “average 
one and that traffic patterns hewed closely to the same average, day 
after day, one map could show a city’s whole existing traffic pat¬ 
tern accurately and clearly. Trouble spots, and the extent of the 
remedy required to relieve them, could be clearly revealed, if the 
design capacity of existing streets Was known. 

Traffic-flow information was, however, better suited to piece- 
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meal remedies than to comprehensive ones. It did not fully ex¬ 
plain why drivers used some streets rather than others, nor what 
location would enable a new highway to attract the most traffic 
from existing congested streets. It did not indicate how traffic pat¬ 
terns would change during the projected life of the new highway, 
let alone explain the manner in which it would be desirable for 
traffic patterns to change. In short, a traffic-flow map was simply a 
pictorial representation of a large number of traffic counts, making 
the information easy to read but not necessarily easy to interpret. 

After World War II highway engineers developed a new tool— 
the desire-line map. This map was the product of interviews rather 
than traffic counts. It showed not the routes that people were cur¬ 
rently using but rather the straight-line routes from their origins 
to their destinations, which they presumably would take if they 
could. A desire-line map purported to show whether people used 
existing heavily traveled streets because they were the shortest pos¬ 
sible routes, or the shortest available, or the shortest high-quality 
routes available. Assuming that most people took the route that 
minimized their travel time, and that It was desirable for the new 
highway to attract the maximum possible amount of traffic to it, 
the desire-line map showed the technician who performed certain 
calculations where the “ideal” route should lie in order to serve 
current desire lines. 

When the highway engineers first chose the freeway routes in 
i 945 ~ I 94 ^i desire-line techniques were new. The routes were 
chosen partly on the basis of “control points,” which were ascer¬ 
tained by means of a very partial origin-destination survey. For the 

rest, the art of highway location—the common sense approach_ 

still prevailed. The method employed by the Minnesota Highway 
Department in selecting the route from downtown St. Paul to 
downtown Minneapolis was typical and can be compared with the 
city engineers method of plotting the same route in 1920 (see 
pages 24-25, above). 

The first question dealt with in 1945 was where the Mississippi 
River should be crossed. The new bridge bearing the freeway was 
going to be expensive, and it was intended to be very efficient as a 
traffic carrier. Since the purpose of the bridge was to relieve exist¬ 
ing bridges as much as possible, the proper location for it was 
where it would attract the maximum traffic. Motorists crossing the 
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river on the existing bridges were interviewed; their origins and 
destinations were plotted on maps. In the center of the greatest 
desire-line concentration was placed the freeway “control point.” 

Interviewers then moved to three of St. Paul's leading north- 
south streets: Prior Avenue, Snelling Avenue, and Lexington 
Parkway. Motorists crossing them in an east-west or west-east 
direction at any point were interviewed, and their origins and 
destinations plotted. At Snelling and Lexington the center of 
desire-line gravity was slightly to the south of University Avenue; 
traffic was somewhat heavier south of the center of gravity than 
north of it. At Prior Avenue the emphasis was further north, but 
to build the freeway through the desire-line center on Prior would 
require expensive overpassing of the wide railroad track and 
industrial complex described earlier (see page 25, above). Four 
control points were then known, and the long projected St. 
Anthony Avenue route suited three of them quite well. 3 Its single 
defect, from a traffic point of view, was that it was slightly south of 
the center of desire-line gravity. 

As noted previously, St. Anthony Avenue was the only street be¬ 
tween University and Marshall that extended from St. Paul's busi¬ 
ness district to the Minneapolis city line. It was the only east-west 
street in the city continuing to parallel University Avenue as it 
angled northwest toward the Minneapolis central business district. 
St. Anthony Avenue ran directly south of the University of 
Minnesota and the Midway Industrial District, the third and 
fourth greatest traffic generators in the Twin Cities area after the 
two central business districts. Although it ran for one and one-half 
miles through the center of St. Paul's Negro district, it cut through 
no other neighborhoods. For more than half its length, it passed to 
the north of residential sections and to the south of trucking 
terminals and railroad tracks. This latter portion would require 
demolition of some homes—St. Anthony Avenue was too narrow 
for a freeway—but thereafter it would serve as a convenient buffer 
between the residential and industrial land uses. 

St. Anthony Avenue connected with Arthur Avenue S.E. in 
Minneapolis. The freeway could continue adjacent to a railroad 
spur line until it curved west for a river-crossing slightly to the 

3 Data gathered in the St. Paul Central Business District Traffic Survey, 
published in 1946, had also supported the St. Anthony route. 
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south of the University of Minnesota. However, the section from 
the Minneapolis city line to the river-crossing cut through a 
pleasant residential neighborhood (already cut by the railroad 
spur), inhabited largely by university employees. Nonetheless, 
analysis of the driver interviews had demonstrated that the river- 
crossmg “had to be” slightly to the south of the university. A 
crossing further south, sparing the residential neighborhood, 
would not serve traffic to and from the university very efficiently. 

he St. Anthony route proposed in 1920 would have connected 
m Minneapolis with Arthur Avenue S.E. and the Franklin 
Avenue Bridge. By 1945 the Franklin Avenue Bridge was itself 
overworked, so a new bridge was proposed for a location one-third 
If T? nOTth ° f Franklin Avenue and just south of the univer- 
2 h ° Aerw “ e> * e Hlghwa y Department proposal was identical 
with that made by the city engineer twenty-five years earlier. 

Development and Application of Traffic Forecasting 

Techniques 4 

When the Twin Cities freeway routes were selected in 1945- 

Tff 6 W °? ° n traffic P redi c £ ion had been done anywhere. 

e Highway Department’s engineers had relied on their knowl- 
e ge o existing desire lines. To estimate future traffic, they had 
simply projected vehicle registration trends, assuming the follow- 

Z S n k m aVCrage 311111131 mileage per vehicle and 

£r^ an§eS “ Cn£ desire - line Patterns. To the extent that 
th^e data were insufficient, they had relied on their engineering 

ZT,? Ce an l COmm011 Sense ‘ The y had had no reason to believe 

patterns could be Wast ^ an y P recision or 

men it became dear after World War II that there would be 

R ? IT* t0 P 3n ^ freewa y s - die federal Bureau of Public 
Roads had begun to finance more elaborate traffic research One 

Zt LTLt' Highway coeducd S 

6 foU cale SUrve y of driver origins and destinations throughout 

J The following section, which runs to page 00, is included for those who 
wsh to consider me ways in which technical developments in the dozen or 
® years after 1945 might, had they come earlier, hive influenced the basic 
freeway route location decisions. Readers who skip the section wM 
they are able to follow the rest of the narrative 
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the Twin Cities area in 1949. The Department's engineers were 
unworried about the possibility that they might have located the 
freeway routes erroneously in 1945-1946. They expected, indeed, 
that the 1949 survey would provide irrefutable proof that their 
route choices had been the best possible. The primary reason for 
their interest in a full-scale origin-destination survey was that they 
needed precise estimates of future traffic volume at each point on 
the freeway to help them determine the number of traffic lanes 
necessary, the capacity of entrance and exit ramps, and related 
features. 

The raw material of the survey consisted of interviews with the 
occupant of every twentieth dwelling unit in the study area, the 
owner of every tenth truck registered in the area, and the dis¬ 
patcher of every fourth taxicab. Each interviewee was asked to list 
the trips that had been taken in his vehicle(s) on the preceding 
day. At fifty-four entry points during a period of several months, 
trips originating outside the study area were counted and driver 
samples were interviewed. The accuracy of the survey data as an 
indicator of current traffic patterns was subsequently checked by 
traffic counts at selected points. Discrepancies between traffic vol¬ 
umes predicted on the basis of the survey and actual traffic 
volumes averaged about 10 per cent. 

The prediction of future traffic patterns was a two-stage proce¬ 
dure: prediction of desire lines and prediction of route attractive¬ 
ness. The latter was easier by far, and may be dealt with quickly. 
To determine the most attractive route between any two points, 
highway engineers sought the one on which the trip could be 
made in the shortest time. Standard tables were also being devel¬ 
oped to indicate the proportions of drivers who were likely to use 
the slower routes in given prototypical situations. State highway 
engineers in general did not worry much about predicting the 
speeds that would be possible on alternate routes in the future. 
They planned most important changes in route quality and were 
informed about the others at early stages in their planning evolu¬ 
tion. The basic problem, then, was to predict desire lines. 

Most researchers approached the problem by assuming that cer¬ 
tain constant relationships existed between land use and traffic. 
Minnesota state highway engineers assumed at the start of their 
work in 1949 that the important relationships between land use 




go The City Planning Process 

and traffic volume could be roughly stated without too much 
trouble. Since land use was the cause and traffic the consequence, 
they believed that their fundamental requirement was a set of reli¬ 
able land-use forecasts for the Twin Cities area. 

Unfortunately, no land-use, economic base, or population stud¬ 
ies had recently been carried out in the metropolitan area or any 
part of it The only zoning ordinances in effect had been enacted 
during the 1920*5. They had been amended from time to time but 
were not adequately enforced. They did not appear to mold the 
pattern of land-use change in any fundamental way. Nevertheless, 
the engineers proceeded. They asked every local planning agency 
in the survey study area to make twenty-year predictions for those 
of the eighty-eight survey districts within its jurisdiction. The 
study area included more than the Twin Cities proper but consid¬ 
erably less than the census-defined metropolitan area. The survey 
districts were delineated solely for the study’s purposes; twenty- 
four of them were in St. Paul and its suburbs. The planning 
agencies were asked the number of dwelling units and retail 
establ ishm ents, and the dollar ^volume of retail sales, that they ex¬ 
pected within their jurisdictions in 1970. 

Not even the two central cities, Minneapolis and St. Paul, were 
able to make these forecasts properly. As of 1950 the St. Paul Plan¬ 
ning Bureau consisted of three persons—a secretary, a recently 
graduated planner, and a man of eighty-three. The Minneapolis 
Planning Department had a larger staff, but like its St. Paul coun¬ 
terpart it had conducted no land-use research in many years. 5 

® A note on the formal structure of planning in each of the Twin Cities 
wifi perhaps be helpful. The St. Paul Planning Bureau and the Minneapolis 

Planning Department ware agencies staffed by civil servants and administered 
in each ease by a planning engineer. (The title “planning engineer" was 
changed in both cities to “planning director" during the iggo’s. This was 
in accord-With a national trend, and reflected a broadening conception of 
the planning function.) Each legally served a committee, known as the City 
Planning Board in St. Paul and the City Planning Commission in Minneap- 
olis. $£. Paul s Planning Board consisted of fifteen citizen members appointed 
for overlapping fixed toms by the mayor and eleven ex officio members, in- 
dnding the city's eight elective office-holders. The ex officio members almost 
never attended Planning Board meetings. The Minneapolis Planning Com 
missioE consisted of four citizen members appointed for overlapping fixed 
toms by the mayor {with the consent of the City Council), the mayor himself 
tiro representatives of the City Council, and one representative each froi* 
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None of the suburbs had a trained planning staff. Local officials 
were asked to make the best predictions they could under the cir¬ 
cumstances. If a few of the resulting district predictions were based 
on careful analysis—none could have been based on extensive 
research—it was difficult to know which they were and impossible 
to compare their reliability with that of the others. 

From the district land-use predictions, Highway Department 
engineers attempted to predict the number of trips that would end 
in each district twenty years later. Because most trips occurred in 
pairs—a round trip counting as two trips—the number of trips end¬ 
ing in a district was considered to be roughly the same as the num¬ 
ber originating in it. First, the engineers distinguished between 
trips made for “residential” and those made for “commercial” 
purposes. The categories were inclusive ones. “Commercial” trips 
were those made for work, business, medical, dining, and shopping 
purposes; “residential” trips were those made for social, recrea¬ 
tional, school, and “other” purposes. Next, the engineers increased 
the number of “residential” trips to each district in 1949 by the 
same proportion that they expected the number of dwelling units 
in that district to increase. They increased the number of 1949 
“commercial” trips by the same proportion that they expected the 
number of retail establishments to increase. They predicted the 
number of external trips in two steps: (1) they projected 
1 947~ 1 952 trends, as revealed by traffic counts, in a straight line to 
get the total number of external trips to be expected at given 
dates; and ( 2 ) they divided the total among the districts in 
accordance with their expected number of dwelling units and re¬ 
tail establishments.* 

As a final refinement, the engineers predicted the districts in 
which large shopping centers were likely to be built in the twenty- 
year period and raised their trip-end forecasts for those districts 

the school and park boards. In general, all except the mayor took full part 
in the Planning Commission’s work. 

6 The engineers apologized—in their own memoranda, although not to 
local officials at the time—for basing their commercial trip predictions on 
just the number of retail stores that would be in operation. They decided 
not to use the dollar-sales estimates that they had collected; their studies re¬ 
vealed that the number of stores correlated more closely with traffic volume 
than did dollar value of sales. Neither correlated very closely, but no better 
indicator was available. 
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accordingly. They reduced the trip-end forecasts for several dis¬ 
tricts within the city, on the assumption that some shoppers would 
be diverted to the suburbs as the freeways made travel easier and 
as attractive suburban stores with ample parking facilities were 
built. They had no formulas for making these adjustments, which 
consequently were merely token acknowledgments of the direction 
of change. The possibility that freeways might hurt retail business 
within the cities proper was never mentioned publicly. Civic lead¬ 
ers and officials in each of the Twin Cities continued to champion 
the freeways as undoubtedly a requisite of their economic survival. 

State highway officials, when interviewed in 1959 about the 
techniques they had used in 1950, claimed only that the concept of 
relating land-use projections to traffic projections had been an 
important advance over previous approaches. They admitted 
readily that the techniques used had been extremely crude, but 
they maintained that these techniques had been the most ad¬ 
vanced available at the time. No one had yet recognized that land- 
use projection was as difficult as traffic-pattern projection. In fact, 
the land-use forecasts made by the city planners and suburban 
nonplanners in 1950 had proven virtually worthless. 

There had been another kind of flaw in the 1949 projections. 
The hypotheses that the number of commercial enterprises pro¬ 
vided an accurate gauge of business traffic and the number of 
dwelling units an accurate gauge of other traffic were extremely 
crude. There was no theory to explain why the equations in¬ 
volved, based on 1949 patterns, would hold true in the future. 
Thus, their use for purposes of prediction depended on the under- 
lying assumption that change was too gradual to affect twenty-year 
estimates significantly. It was a valid assumption in many cases, 
but not in all. In recent years, for example, the trend from numer¬ 
ous small stores to few large ones had been quite rapid. Moreover, 
the equations might have depended upon coincidence. ^Commer¬ 
cial* ’ trips had included by definition trips to work and to visit 
doctors; yet no theory had explained why the number of retail 
establishments should measure factory employment or trips to 
receive medical care. 

The forecasters had not made any effort to predict the emer- 
gence and growth of nonretail places of employment—industrial, 
office, wholesale, and others. They had made no provision for in- 
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creases in traffic volume per family unit, although this had been 
the trend for some years. They had not estimated the extent to 
which the freeway itself might affect future urban development. 
They had considered none of the following questions: What pro¬ 
portion of workers would travel to their jobs on public transporta¬ 
tion in twenty years? What provision would be made in each 
district for commuters and shoppers to park their automobiles? 
Would the tendency of those who drove be to come singly or in car 
pools? To what extent would downtown retail stores be able to 
compete with suburban stores if the latter were to offer compara¬ 
ble selections of merchandise? Would large employers of office per¬ 
sonnel shift to automated processes to a significant degree and 
locate in the suburbs? Would other employers find employees 
easier to attract on the urban fringe by belt-line freeways or in 
central business districts? Would urban redevelopment create new 
traffic-generating centers or renovate old ones that seemed to be 
declining? 

In 1958 the state Highway Department conducted another 
Twin Cities origin-destination survey. Its traffic forecasters 
claimed still to be in the vanguard of their profession. They now 
employed an urban geographer to make their land-use projections. 
He explained to an interviewer that the fundamental premises of 
traffic-forecasting theory had not changed significantly since 
1949-1950. They were that the relationship between land use and 
traffic, and the principles of land-use change, were constant over 
time. If these assumptions were correct, then traffic prediction was 
a three-stage process. The first step was to discover present land- 
use/traffic relationships, expressed in terms of trips per unit of 
specific land use. 7 The second step was to forecast land use in great 

7 No one had ever categorized land uses on the basis of their traffic- 
generating power. Nevertheless, data on current land use had to be catego¬ 
rized in some tentative fashion before exploratory research could begin. The 
Minnesota forecasters decided to use a modified version of the U.S. Census 
Bureau's standard industrial classification, which listed more than 400 land- 
use types. They coded trip ends into 55 land-use classes, and based their floor- 
area survey on the same 55 classes. They based their generalized land-use 
survey on 9 general classes. They hoped to refine their category definitions 
as computer analyses of the traffic data indicated that particular standard 
classifications had similar traffic-generation rates. 

They did not even hope to be able for this survey to deal with the problem 
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detail by projecting the constant “principles” of land-use change. 
The third step was to apply land-use/traffic relationships to the 
land-use forecast. 

The 1958 study area was the entire census-defined metropolitan 
area. The Highway Department divided it into more than 400 dis¬ 
tricts and 2,200 subdistricts. Twenty-year land-use projections 
were made for 700 zones. The forecasters obtained their informa¬ 
tion on current land use in Minneapolis and St. Paul from the 
planning staffs of the two cities. In contrast to 1950, both staffs had 
recently conducted land-use inventories. Their data on central 
business district land use was particularly recent and detailed. 
However, suburban officials still were unable to provide up-to-date 
land-use information. The department, therefore, prepared aerial 
photograph maps of the entire suburban area and categorized each 
structure according to dominant first-floor use. It reasoned that 
multiple uses within a single structure were rare in the suburbs. 
In any case, floor-area totals and use data were not available. 

The next problem was to predict future land use on the basis of 
current land use. The forecasters assumed, it has already been 
noted, that the principles of urban change were constant; but stu¬ 
dents of the subject had just begun to search systematically for 
these principles and to study their operation. The forecasters were 
therefore compelled to accept many approximations. 

They began by imposing four overall controls on their results. 
They accepted the Metropolitan Planning Commission's forecasts 


of subdivision (as opposed to combination) of the standard classes. Yet, in 
theory, they admitted, this problem was just as important as the other. Be¬ 
cause the standard categories had not been chosen on the basis of their 
traffic-generation qualities, individual establishments within each were likely 
to differ widely in traffic-generating power. The search for an adequate land- 
use classification based on traffic generation was an integral part of the search 
for constant land-use/traffic relationships. Hypotheses would have to be de¬ 
veloped with respect to which variables were most responsible for traffic gen¬ 
eration. Each hypothesis would have to be tested not only in one city, but in 
many, and over time. The classification would not be complete until all the 
major variables were identified and until it could be ascertained that the 
traffic generation of each establishment within each category could be pre¬ 
dicted. The process of identifying variables and testing their relation to 
traffic generation was an endeavor of sufficient magnitude to absorb the 
nation’s traffic forecasters for decades. 
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for the whole metropolitan area of 1980 population (45 per cent 
larger than in i960) and of 1980 dwelling units (175,000-200,000 
more than anticipated for i960). They also accepted the land-use 
and population forecasts that had been made for each of the two 
central cities by its own planning staff. They confined their own 
efforts, therefore, to projecting suburban growth and breaking 
down the urban forecasts into district and subdistrict forecasts. 

The forecasters assumed that some of the near-in suburbs would 
be saturated by 1980. The area within each that was zoned for resi¬ 
dential development, suitable for building, and presently vacant 
was calculated. Its density when built up was estimated by project¬ 
ing the average density of areas within the same suburb that had 
been developed since 1950. The remaining dwelling units of the 
expected total were assigned to suburbs on the fringes of the exist¬ 
ing major-expansion lines, on the basis of a projection formula 
that took into account the past magnitude and rate of expansion 
in every direction. This was not quite a straight-line projection of 
the past trend; some adjustments were made to eliminate from the 
forecast both land reserved for public uses and land unsuitable for 
construction. 

Commercial development was forecast in a similar fashion. The 
1980 map showed all existing commercial areas as unchanged. To 
estimate the development of new commercial areas, state Highway 
Department personnel projected current relationships—which 
they had translated into mathematical equations—between shop¬ 
ping center location, shopping center store area, size of trade area, 
and population of trade area. Nearly all their prediction work 
involved shopping centers. Research concerning trade area, shop¬ 
ping center floor area, and related factors was based on existing 
shopping centers, most of which had come into existence since 
1955. Since trade area patterns had developed so recently, no sig¬ 
nificant previous research existed to indicate changing relation¬ 
ships. The forecasters’ major problem was to discover the nature of 
such relationships in order to do any predictive work at all. Actu¬ 
ally, they made a number of generalized assumptions concerning 
future trade area relationships. For example, nearly all the centers 
built to date had been located so as to encompass parts of the high- 
density population of Minneapolis and St. Paul within their trade 
areas. Therefore, centers had often been closely spaced. The fore- 
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casters recognized that a future second ring of centers would serve 
trade areas of far lower density. This would necessitate more spac¬ 
ing between centers. The forecasters also assumed that very large 
centers would become increasingly dominant over the present 
pattern of many small centers. This would significantly affect trip 
generation and center location. These assumptions, however, 
could not be of much use in predicting where particular centers 
would locate. 

The forecasters made a serious effort to predict industrial, pub¬ 
lic, or semipublic land-use development, but their methods were 
different from and less sophisticated than those used in other kinds 
of predictions. 

They knew that 95 per cent of industrial employment was cur¬ 
rently within Minneapolis, St. Paul, and the first ring of suburbs, 
and that 95 per cent of all trips to industrial land-use locations 
ended within these limits. They also knew that although move¬ 
ment of industry to the suburbs was the trend, this movement was 
not rapid, it was characterized by low intensity, and it was being 
counterbalanced by an intensive effort at industrial redevelop¬ 
ment within Minneapolis and St. Paul. They had obtained 1980 
Minneapolis and St. Paul predictions from the planning staffs of 
the two cities. The forecasters also believed that they could make 
reasonably sound forecasts for the first suburban ring. The com¬ 
munities within this ring were 50 to 75 per cent developed; they 
had reasonably firm zoning ordinances; they had hired consultant 
or resident planners; and they had well-established land-use pat¬ 
terns. With these two sets of predictions, the forecasters believed 
that they had accounted for 85 to 90 per cent of all 1980 trips to 
industrial land-use locations. Outside the first suburban ring, they 
had access to some firm plans for industrial park development, and 
a few of the outer suburbs had already developed more general 
planning and zoning data. Since all industrial land generated only 
10 per cent of total daily trips in the metropolitan area, and devel¬ 
oped suburban industrial land typically generated well under ten 
trips per acre a day, the forecasters believed at this point that they 
had reached the stage of diminishing returns. 

Public and semipublic land-use forecasting presented other, but 
no less awe-inspiring, challenges. It was relatively easy to predict 
that most men twenty years hence would drive to work each day. 
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that their wives would shop periodically at nearby supermarkets, 
and that similar patterns would prevail. But their “whims”—as 
opposed to their immediate needs—would have much more to do 
with whether they approved school bond issues, contributed to the 
building of new churches, or induced public officials to increase 
park land acreages. 

Despite their complexity, land-use forecasting techniques still 
appeared to rest on highly simplified and frequently crude as¬ 
sumptions. The residential expansion forecast technique alone 
seemed to rest on moderately firm foundations. Urban geogra¬ 
phers had observed, for many years and in many different urban 
areas, continuities in the directions of urban expansion and in the 
rates of “filling in” built-up sections. They had also observed, 
however, that the trends sometimes changed. For example, the 
prewar suburban expansion pattern in most large American cities 
took the form of narrow bands along public transit line routes. 
After World War II the predominant commuter route became the 
highway, and suburban expansion took the form of wide humps 
with highways up the middle. The Highway Department found 
that directions of expansion in the Twin Cities area had remained 
constant between 1945 and 1958. One reason may have been that 
no new major highway routes had opened up; the freeways were 
planned, however, and might have been expected to alter the pat¬ 
terns of expansion in ways difficult to estimate with precision. The 
Department’s forecasters did not try to estimate them at all. 8 

Even if the residential predictions had been perfectly accurate, 
the Highway Department’s most important prediction difficulties 
would have remained. Traffic in low-density residential areas did 
not clog all surrounding streets but only streets along the routes 
from these areas to the destinations of many people. The problem 
was not so much how to predict residential expansion as how to 
predict where residents would want to go. Presumably, for exam¬ 
ple, they would go to shopping centers with some regularity. But 

8 Nor had forecasters elsewhere. Three years later it was still possible for a 
nationally prominent planner to write: “Until the current Penn-Jersey study 
in the Philadelphia region, I know of no planning process which has taken 
account of the differing impacts of alternative transportation plans on land 
use change” (Robert B. Mitchell, “The New Frontier in Metropolitan Plan¬ 
ning,” American Institute of Planners Journal, XXVII, No. 3 [August 1961], 
170). 
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it was not enough to declare that new shopping centers would 
probably be located according to certain principles. A traffic fore- 
casta* needed to know exactly where a center would locate if he 
was to plan adequate highway access to it. Under prevailing condi¬ 
tions, the only way to predict shopping center location with 
precision was to control it. Highway Department personnel were, 
it had to be admitted, in a position to feel confident on this point. 
Most developers tried to build their shopping centers near impor¬ 
tant street and highway intersections. Nevertheless, Highway 
Department personnel did not feel content with their work; they 
viewed their problem solely as one of prediction, not of deciding 
where shopping centers should go. They wanted to serve economic 
forces, not to guide them. 

Despite their awareness of these obstacles to reliable prediction, 
the forecasters felt that their projections were adequate at the level 
of showing major corridor movements, and that at all levels they 
were far superior to any projections that it had been possible to 
make previously. They did not claim that it was yet possible to lo¬ 
cate highways by the scientific application of origin-destination 
and land-use data. They did note that it was currently possible, 
using computers, to plot any given number of potential highway 
route lines in such a way that the average distance from each desire 
line to the nearest route line was minimized. Given adequate com¬ 
puters, this procedure was capable of extraordinary refinement. 
Trips considered unlikely to involve freeway use on any of the 
routes being evaluated at any given moment could be precluded 
from affecting the results. The computations by themselves, how¬ 
ever, could not solve all highway location problems. Highway 
engineers spoke frequently of the “art” in highway location. They 
noted that highways could seldom be built on “ideal” route lines. 
After desire-line computations were completed, maps indicating 
the locations of structures and of topographic hazards had to be 
studied to discover lines of tolerable, if not of “least,” resistance. 
Moreover, each stretch of highway was part of a larger system. Its 
relation to the whole limited the area in which it might be lo¬ 
cated. Since most trips were short, the “ideal” route line for one 
stretch of highway might fail to extend into the “ideal” for adjoin¬ 
ing stretches. Adjustments had to be made to ensure that the end 
product provided a more or less direct route between major traffic- 
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generating points as well as an attractive alternative to existing 
overburdened routes serving short-trip traffic along the way. No 
one had yet devised a formula for “scientifically” balancing these 
considerations with each other or with considerations of cost. 

By the late 1950’s, however, certain plausible ways of reasoning 
had become widely accepted. For example, in the interstate sys¬ 
tem's urban sections, local rather than intercity trip desire lines 
predominated. Through travel was diverted from the cities by belt 
lines around them. In the rural sections intercity travel was given 
primary consideration; and connecting lines, rather than diver¬ 
sions of the main route, brought freeway service near the lesser 
cities. At a much lower level of generality, standard tables had be¬ 
come available indicating that few drivers would habitually add 
more than 20 or 25 per cent to their mileage in order to use a free¬ 
way unless they could save significant amounts of time by doing so. 
These tables showed no more than averages derived from data col¬ 
lected at particular places, with particular driver samples, when all 
other relevant factors, such as aesthetic attractiveness of the alter¬ 
native routes, appeared to be roughly equal. They nevertheless 
served as a basis for concluding that, since most local trips took no 
more than 10 or 15 minutes on the current routes, no urban free¬ 
way would attract much local traffic unless it hewed closely to the 
main desire-line concentrations. Highway engineers, therefore, 
disliked adding more than 5 or 10 per cent to the average distance 
between desire line and route line in the service of “art.” 

“Art” also played a significant part in the process of determin¬ 
ing new highway needs. There was no way of deciding “scientifi¬ 
cally” how much money should be spent on highways and, 
therefore, what initial assumptions about desirable levels of high¬ 
way service should be made when designing test highway systems. 
At the same time, the Minnesota Highway Department's engineers 
almost unanimously contended that new highway construction 
generally paid for itself many times over by spurring economic 
growth, by reducing automobile maintenance costs and accident 
rates, and by saving the time of drivers. 9 

As a matter of fact, however, the Minnesota Highway Depart- 

9 See pp. 50-51, below, for an elaboration of these points in a discussion of 
the Report of the President's Advisory Committee on a National Highway 
Program. 
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ment was not planning many new routes as the 1958 survey con¬ 
clusions became available (beginning in i960). The primary use 
it now had for traffic prediction was to help gauge the additional 
capacity likely to be necessary on existing or previously planned 
routes. This was an important use, but a very limited one, espe- 
cially where the freeway was concerned. The freeway right-of-way 
was intended to be so wide that additional lanes could be added at 
minimal expense whenever needed, and entrance and exit ramps 
could be built with wide margins of safety. The greatest future 
problems involving congestion would be on city streets in the 
vicinity of freeway ramps. These streets were, for the most part, in 
high-density areas where simple street-widening could provide lit¬ 
tle relief. It would always be possible to overcome congestion in 
specified areas by building freeways, provided enough federal 
money were available. Eventually, however, automobiles would 
always have to exit from freeways to drive toward and park near 
the major traffic generators. Some architects and city planners had 
suggested expensive solutions, but the question of whether many 
cities were likely to spend enough money to make progress against 
the treadmill remained unanswered. 

An Old City Planner's Approach 

George Herrold had been chief planning engineer of St. Paul 
for a quarter of a century by 1945. He had drafted highway im¬ 
provement proposals many times during his tenure and was one of 
the officials who in 1920 had helped to develop the plan for a 
major thoroughfare on St. Anthony Avenue. A still-existent draw¬ 
ing depicted what he had envisioned: a four-lane divided parkway, 
landscaped and tree-lined. Limited access highways, of course, had 
not been conceived in 1920. 

A graduate in civil engineering, class of 1896, Herrold was a 
product of the ‘'reform” and “nonpartisan” periods of Minnesota 
history. He thought rather little of politicians; and in turn he had 
never been popular with local political leaders, many of whom 
considered him impractical and unbending in his idealism. Conse¬ 
quently, Herrold had never had much influence in City Hall. On 
the other hand, he had good relations with many of St. Paul’s 
older business leaders, and for many years he had enjoyed a meas¬ 
ure of public renown as St. Paul’s “founder of city planning.” 
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The Planning Board had published dozens of reports during 
Herrold’s tenure. All of them had reflected some research and had 
been highly competent pieces of work by the standards of Her¬ 
rold’s generation. The City Council had never granted him funds 
for professional staff, but at times during the 1930’s he had had 
several hundred WPA employees gathering data under his direc¬ 
tion. The research conducted had almost always been of an inven¬ 
tory nature, but it had provided Herrold with a considerable store 
of information on which to base his general views concerning 
community land-use problems and needs. 

The fact was, nonetheless, that in the late 1940’s St. Paul had a 
chief planning engineer in his eighties, working with virtually no 
professional assistance. Largely for this reason, the city planning 
tradition in St. Paul did not stress intensive research or general 
planning. Issues were dealt with in an informed intuitive fashion 
as they arose. Herrold cited planning literature and data published 
by other agencies with larger staffs. He believed that he could 
make a substantial contribution even working under these handi¬ 
caps. His work, he felt, was primarily thought and recommenda¬ 
tion based on long experience with the city’s problems. He said 
that he did not see how planners newly brought to a city could 
plan well; even the best of men required many years to under¬ 
stand and feel the needs of a city. 

Herrold had little faith in his political superiors and conceived 
his role as independent advisor to the community as well as to 
them. He saw that engineers and other specialists who planned 
public works generally prevailed within City Hall, and he doubted 
that they would ever take account of planning needs except under 
public pressure. He felt certain, therefore, that city planners were 
most effective when they kept the general public informed of their 
views. Planners usually would be defeated in public controversies, 
of course, but no more ignominiously than they lost any other 
kind of political controversy. At least public disputes might have 
educative value. 

Herrold did not believe that the automobile should dominate 
cities, and he preferred to keep new highway construction out of 
built-up areas. He knew that the freeway routes had been chosen 
before any elaborate traffic studies had been done, and this led him 
to doubt the impartiality of all Highway Department traffic 
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analyses that came out in the late 1940’s and 1950’s—especially 
since none challenged the original route choices. 

Herrold’s interest in St. Anthony Avenue dated back to his work 
on the 1920 city engineer’s report which had recommended im¬ 
provement of the avenue as a surface highway. In 1938 he and 
others had proposed a trunk highway on St. Anthony Avenue. In 
1942, at the request of the chairman of the City Planning Board’s 
Street and Highway Committee, he had prepared a report on 
highway approaches to the city and on needed street improve¬ 
ments. In the report he again had recommended the improvement 
on St. Anthony Avenue. Nonetheless, when Herrold discovered 
that St Anthony Avenue was being proposed as part of the inter- 
state system, with a block-wide right-of-way, he was very surprised. 
Parkways with intersections at every comer, he declared, lined and 
divided by well-kept grass and majestic trees, with truck traffic ex¬ 
cluded from them, would grace a neighborhood. To provide room 
on St. Anthony Avenue for a parkway, a 200-foot right-of-way 
would suffice—half of that prescribed for the interstate system. A 
freeway might carry more vehicles more quickly, but in Herrold’s 
opinion it would also be a gigantic, unshaded, unsightly, noisy 
ditch and an unwelcome concentrator of exhaust fumes. He be¬ 
lieved it was foolish to concentrate traffic so heavily on one artery; 
the city streets near the freeway’s exit points were sure to be 
swamped, and the cycle of piecemeal improvements would begin 
again. 

Herrold was basically opposed to any freeways in the city: urban 
freeway mileage was very expensive; it divided neighborhoods; 
and it encouraged vehicles to enter the city. He believed that a 
belt-line freeway encouraging through traffic to bypass the city 
would alleviate traffic congestion adequately. A parkway on St. 
Anthony, from which tracks should be excluded, would eliminate 
completely the problem of serious congestion between the two 
central business districts. The parkway needed to be only four 
lanes wide; at peak hours three lanes could be used in one direc¬ 
tion; left turns and parking could be forbidden. 

In arguing against the freeways, Herrold occasionally referred to 
considerations of mass transit, the economic position of downtown, 
and urban sprawl; but his primary objections to the freeway were 
social, and he expressed them frankly. He wrote, for example, that 
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"the freeway idea . . . requires the moving of thousands of peo¬ 
ple, who must give up their homes, churches, schools, neighbors 
and valued social contacts, who lose the institutions they have 
built for their pleasure and profit.” When considering the inter¬ 
city freeway, he typically emphasized that five-sixths of the Negro 
population of St. Paul lived in an area two miles long and one-half 
mile wide. St. Anthony Avenue ran the length of this area, pre¬ 
cisely through its center. The prescribed right-of-way would take 
about one-seventh of the area. A comparable proportion of its 
structures would be destroyed and its population forced from their 
homes. Either of two results was likely: (1) displaced Negroes 
might try to move into other neighborhoods, public reaction 
would be extremely unpleasant, and Negroes would find it virtu¬ 
ally impossible to buy or rent homes in the neighborhoods to 
which they aspired; or (2) the Negroes might remain within 
their ghetto—reduced in size, more crowded, more completely 
Negro in composition. Herrold did not presume to be a social 
reformer. He had no wish for dispersion of the Negro population 
throughout the city, but he believed that Negroes should be pro¬ 
tected from encroachments upon their traditional community in 
St. Paul. 

In reaching his conclusions about the proposed freeway route, 
Herrold did no original research and held no hearings. He 
analyzed the data that were available, however, and he wrote 
numerous memoranda setting forth his views. He contended that 
long experience and a disciplined mind could give a man familiar¬ 
ity with the heart ’ of a city and enable him to make some wise 
judgments even if he did lack staff for conducting intensive re¬ 
search. Thus, whenever the opportunity arose he reiterated his 
arguments that no freeway should run on St. Anthony Avenue. 

The engineers of the state Highway Department disagreed vig¬ 
orously with Herrold’s views. They believed that their task was to 
build highways, not ruminate about the general needs of cities. 
Their method was research that yielded quantitative conclusions; 
art, they reasoned, was needed only to fill in the gaps. Their com¬ 
modity was expertness, not wisdom. They and Herrold shared the 
belief that the public could not contribute much to their think¬ 
ing; the groups that approached them, they believed, were self- 
seeking. The vast driving and taxpaying public had no interest 
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group spokesmen; the department should stand firm and “build 
the best damn highways possible.” The public should be won over, 
however, not alienated. 

The engineers admitted the importance of circumferential 
routes but said such routes would not significantly alter traffic 
volumes within the cities. After 1949 they pointed to their desire¬ 
line maps for “proof.” Driver interviews had revealed that 
through traffic was only a minute proportion of traffic on city 
streets. Most trips within the city were no more than several miles 
In length. It would not pay drivers to go out of their way to use 
the belt-line freeway for such short trips. The largest proportion of 
traffic, particularly at peak hours, was generated by the central 
business districts, the Midway Industrial District, and the Univer¬ 
sity of Minnesota. All were along a line bisecting a circle that 
would be formed by the circumferential route; few drivers to and 
from these areas would find the circumferential route of any use. 
Only routes through the cities would substantially relieve urban 
congestion. The engineers estimated that by 1975 the intercity 
freeway would be compelled to carry 5,000 vehicles an hour at 
peak hours, and that six lanes of parkway in the peak-hour direc- 
tion alone would be required to carry an equivalent load. The cost 
of an adequate parkway would equal that of the four-lane freeway. 
A parkway would move traffic more slowly; furthermore, it would 
divide neighborhoods more seriously than the freeway, because 
freeway overpass and underpass crossings were safer to traverse 
than busy surface streets. 

Herrold s attitude toward the freeway remained unchanged. 
State and U.S. trunk highways that were well-located in St. Paul, 
he believed, were being abandoned unnecessarily in favor of the 
freeway idea. After 1949 he pointed to a section of the origin- 
destination survey report showing that a vehicle starting from the 
center of St. Paul's central business district, except during the 
peak hour, could travel for past the city limits in any direction 
within fifteen minutes. The peak hour was defined as the four con- 
secutive fifteen-minute periods during the day when traffic was 
heaviest Generally, a morning and an afternoon peak hour were 
measured. During the peak hour, traffic moving north, south 
southeast, and southwest could travel as far as the city limits in 
fifteen minutes. Traffic moving east, west, northwest, and north- 
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east could travel two-thirds o£ the same distance in fifteen minutes. 
Congestion was no problem beyond the fifteen-minute zone, and 
Heirold did not object to building freeways beyond it. He be¬ 
lieved it was a question of values whether so much money should 
be spent and so many people dislocated to save drivers a few min¬ 
utes within the fifteen-minute zone. 10 

Herrold lamented the freeway’s foreseeable impact on land use 
in St. Paul. Twenty-two railroad lines passed through the city. 
Most of the city’s growth in the late nineteenth century had been 
due to its position as the railroad center of the Upper Midwest. 
The railroads, however, together with the city’s main thorough¬ 
fares, divided the city into “islands,” often too small and irregular 
to permit the establishment of attractive neighborhoods. The 
freeway would be likely to increase the number and decrease the 
size of these islands, unless it were built adjacent to railroad lines 
or existing main streets. The cost of land next to main streets pro¬ 
hibited construction next to them, but development was light in 
the immediate vicinity of most of the rail lines. If freeways had to 
enter the city, Herrold reasoned, they should be put next to rail¬ 
road lines. Dislocation of people and commerce would be 
minimized. The city’s minority-group housing problem would not 
be intensified. 

Moreover, if the freeway route did not follow present desire-line 
patterns precisely, its construction would encourage deconcentra¬ 
tion and the development of new lands within the city; both were 
desirable and over the years would tend to decrease congestion. 
Although this approach to highway location would fail to 
maximize the use of the freeway in its first years, drivers would 
travel further out of their way to use it when congestion increased 
on city streets in the future—if it increased. It was better, Herrold 
said, to cause drivers to go out of their way and to get less than 
maximal traffic relief than to destroy neighborhoods and ex¬ 
acerbate racial tensions. 

Applying this approach, Herrold developed an alternative to 

10 A decade after completion of the 1949 survey, the city engineer of St. 
Paul told this writer that he thought traffic could still move about the same 
distances in the same time. He added that the freeway would reduce the com¬ 
muting time to the city limits by only a few minutes because drivers would 
still have to make their way to its entrances on city streets. 
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the St. Anthony route proposal. He concentrated his fire on the St. 
Anthony route because he thought it would do the greatest 
amount of social harm. He hoped that if his views prevailed in this 
instance, city officials might listen when he spoke about other free¬ 
way sections. He viewed his alternative as a compromise between 
the Highway Department’s proposal and his own belief that the 
freeway should be kept outside of the city. It became known as the 
“Northern Route” because it ranged from three-quarters of a mile 
to one and one-quarter miles north of the St. Anthony Avenue 
route. At one point it was almost a mile to the north of University 
Avenue. It ran adjacent to railroad tracks most of the way between 
downtown St. Paul and the city line. Herrold proposed to cross the 
Mississippi River at the same place proposed by the Highway De¬ 
partment, but he wanted to approach the river from a different 
direction, thereby eliminating most of the freeway section through 
the Prospect Park neighborhood in Minneapolis. The most impor¬ 
tant virtues of his alternative route were its avoidance of the 
Negro neighborhood of St Paul and its minimal passage through 
the Prospect Park area. He also claimed, however, that the north- 
eriy growth of suburban communities eventually would justify the 
Northern Route in traffic terms. 

Highway Department officials, on the other hand, argued 
against the Northern Route. It bordered the Midway Industrial 
District only at the district’s northwest comer, whereas the St. 
Anthony route ran along the entire southern boundary. The St. 
Anthony location was a direct route between downtown St. Paul 
and the Midway District. The Northern Route was indirect; fol¬ 
lowing it from the Midway District to the downtown area, one 
would have to travel north and then southwest. The time saved by 
using the freeway would not justify its use for other short trips 
either, although it was satisfactory for trips from the central busi¬ 
ness district of St. Paul to the University or to the Minneapolis 
central business district. Yet most trips were shorter than five 
miles. The freeway would not be certain to relieve existing streets 
substantially unless It hewed within one-quarter to one-half mile 
of the major desire-line concentrations. Moreover, the Northern 
Route would pass through extensive railroad and industrial prop¬ 
erty at the western edge of St Paul. Any saving in right-of-way cost 
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vis-a-vis the St. Anthony route would be offset by the cost of ele¬ 
vating this section of the freeway. 

Herrold wrote a ten-page report analyzing the probable social 
and economic costs of building on the Northern Route as com¬ 
pared with the St. Anthony route, but he had no funds for collect¬ 
ing traffic data and thus could not estimate the amount of traffic 
that would be diverted from existing streets to his proposed 
freeway. Nor could he demonstrate with figures that a four-lane 
parkway would suffice for thirty to forty years. The Highway De¬ 
partment had estimated that twelve lanes—the equivalent of a 
freeway —would be needed. Department personnel reminded the 
city that if fewer vehicles used the freeway, more would use the 
city streets, thus increasing the city’s maintenance bill. (The fed¬ 
eral and state governments were to maintain the interstate system 
as well as build it.) They reminded the driving public that it 
would forego some of the benefits of freeway use if the freeway 
were inconvenient for more people than it had to be. Moreover, 
they declared flatly that the cost of a freeway on the Northern 
Route could not be justified to the Bureau of Public Roads, in 
view of the route’s limited traffic-service potential. 

City leaders, who had to approve Highway Department plans 
for work within the city, considered still another objection to Her- 
nolds plan. The parkway would have to be built with local tax 
revenues; the freeway would cost the city nothing. Trucking inter¬ 
ests in the Midway area were very conscious of the mileage and 
travel time equivalent to money—that they would save each year 
if the freeway route followed the St. Anthony route. Midway re¬ 
tailers had noted that the St. Anthony route passed one-third as far 
from them as the Northern Route. Commuters from the western 
part of St. Paul, most of whom lived south of University Avenue, 
knew that a Northern Route freeway would not save them time. 
Minneapolis officials were pleased that the St. Anthony route con¬ 
nected conveniently to a projected river-crossing and to a locally 
financed expressway in south Minneapolis. 

The Highway Engineers Proceed 

For a number of years prior to passage of the Highway Act in 
1956 there had been public discussion of the proposed freeway in 
St. Paul. Beginning in 1942, a number of civic organizations had 
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engaged in a study of postwar public works needs. Mayor Mc¬ 
Donough, with the approval of the City Council and the Ramsey 
County Board, had appointed an Improvement Coordinating 
Committee, a civic group authorized to coordinate and activate 
long-range plans for the improvement of the metropolitan area. 
The St. Paul City Planning Board, the St. Paul Chamber of Com¬ 
merce, the Midway Civic Club, and other organizations had con¬ 
tributed to the work of the committee. There had been public 
meetings and press publicity, but little or no controversy appears 
to have been generated. In 1947* despite Herrold’s counterargu¬ 
ments, the city had approved the Highway Department’s proposed 
route locations with little public dispute. After losing his fight in 
the early postwar years, Herrold returned to do battle again after 
1956. At the age of ninety, he took to writing long letters-to-the- 
editor defending his position. He stirred some controversy, but 
public officials ignored him. 

As early as 1946 and 1947 the city engineer had begun in¬ 
formally to discourage new construction along the proposed free¬ 
way routes. His purpose had been to hold down the eventual right- 
of-way cost. He had not had any legal authority to prevent new 
construction, but he had found that few people were anxious to 
build after he informed them of their property’s uncertain future. 
Of course, they might have gambled on being reimbursed ade¬ 
quate^ when the Highway Department took their land, but no 
one had been certain what government appraisers and the courts 
would think fair. Moreover, government agencies had seldom 
compensated people for the mental strains and personal incon¬ 
veniences of moving. 

In J 949 Congress had authorized federal financing of urban 
redevelopment projects. Mayor Delaney had been enthusiastic, 
and had seen to it that St. Paul was the first city in the country to 
win a project approval. To secure federal approval for its projects, 
the city had been required to demonstrate that a market demand 
for the land was likely to exist after it was cleared. The procedure 
was for the Housing Authority to purchase the property, exercis¬ 
ing eminent domain to force the hands of reluctant owners. The 
land was then cleared and made available to private purchasers. 
The Housing Authority might, and often did, sell land for less 
than it had paid if it believed that the public interest would bene- 



5 ° 


The City Planning Process 


fit from such a transaction. The developer who purchased land 
from the Housing Authority was spared the pain of bargaining 
with large numbers of property owners, and he was assured of 
newly developed surroundings within the project area. 

The Housing Authority located St. Paul's renewal projeris 
adjacent to the proposed freeway routes. Its officials said that in¬ 
vestors would clamor for land so close to the freeway, especially as 
the freeway would provide a buffer between the blighted areas 
proposed for renewal and those not so designated. The Highway 
Department assured local officials that Congress would eventually 
finance the freeway’s construction. After work began on the re¬ 
newal projects, the city’s commitment to the 1947 route locations 
was deepened. Had local officials subsequently chosen to request 
that sections of the freeway be relocated, they would have embar¬ 
rassed their colleagues who had to deal with the federal Urban 
Renewal Administration. 


As the urban renewal program got under way, city engineer 
Shepard used his powers of persuasion more vigorously to discour¬ 
age construction along the proposed freeway route. At his urging, 
the voters ratified a $200,000 bond issue in 1953 authorizing him 
to purchase property on the freeway right-of-way when the 
moratorium on construction imposed extreme hardship on specific 
owners. Still, most landowners who found themselves unable to 
sell or improve their property continued to suffer—not “ex¬ 
tremely” in the city engineer’s opinion—without compensation. 

Meanwhile, the freeway program was making headway in Wash¬ 
ington. It was also being altered somewhat in concept, if not in 
procedure. Although fear of depression had waned in the country 
and the national administration was trying to reduce defense 
expenditures, 11 urban traffic had burgeoned, and with it had in¬ 
creased political pressures on Congress to finance the interstate 
system. 12 The President’s Advisory Committee on a National 
Highway Program, chaired by General Lucius Clay (ret.), re- 


11 The national administration was also pressing a policy of "no new 

starts” m the domestic public works field, but economic stabilization and de¬ 
fense had been the ostensible main purposes of the superhighway program 
according to official statements over the years. 6 

12 For a lively and useful, if highly critical, account of the political pres- 
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ported in January 1955 that the total construction needs of the 
nation’s highways required a $ioi-billion, ten-year crash pro¬ 
gram. 18 The interstate system accounted for $27 billion of this 
total. 

The federal share of the proposed program was thirty times 
greater than the 1943-1953 rate of federal highway aid. The 
proposed rate of expenditure on streets and highways for all levels 
of government combined was four times greater than the 1947 
combined rate, and twice the 1953 rate. The committee indicated, 
however, that the project would repay its cost with ease. It re¬ 
ported that "agriculture, industry, and our defense planning [are] 
closely geared to motor transportation” and noted a presidential 
statement that “ ‘an adequate highway system is vital to continued 
expansion of the economy. . . . The relationship is of course 
reciprocal; an adequate highway network will facilitate the expan¬ 
sion of the economy which, in turn, will facilitate the raising of 
revenues to finance the construction of highways.’ ” 14 As if this 
were not conclusive, the committee added that “the improvement 
of our highway systems as recommended herein would reduce 
transportation costs to the public through reductions in vehicle 
operating costs currently estimated to average as much as a penny 
a mile. Based on present rates of travel, this saving alone would 
support the total cost of the accelerated program.” 18 

Although some city planners felt misgivings about the disloca¬ 
tion of people and economic activity that would accompany build¬ 
ing freeways in cities, the hard political reality was that urban area 
residents constituted a national majority. They were the most 
conscious of traffic congestion. If the crash program were to be 

18 U-S. Congress, House, Message From the President of the United States 
Relative to a National Highway Program, 84th Cong., 1st sess., 1955, House 
Doc. 93. 

14 /hid., pp. 4, 7. 

16 Ibid., p. 7. The committee carried the profit calculation a step further, 
citing the President’s statement as follows: " 'A simple dollar standard will 
not measure the "savings" that might be secured if our highways were de¬ 
signed to promote maximum safety. . . . But whatever the potential saving 
in life and limb may be, it lends special urgency to the designing and con¬ 
struction of an improved highway network.’ ” The fact that automobile travel 
on the most modern superhighways involved accident rates many times higher 
than the national average for bus, train, and air travel was not mentioned. 
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supported by a general gasoline tax, as the President’s committee 
proposed, they would bear the brunt of it. The committee had 
recommended financing by tax rather than user tolls because it be¬ 
lieved that only 8,500 miles of the system could possibly pay for 
themselves in tolls; 5,000 of these miles had already been built or 
were under construction by the states. Therefore, the crash pro¬ 
gram had very little to do with this mileage. 

After two sessions of debate. Congress voted in 1956 to authorize 
a crash program limited to the 40,000-mile interstate system, now 
officially christened the '‘National System of Interstate and De¬ 
fense Highways” (emphasis added). The system was to be built 
over a period of thirteen years. No effort was to be made to relate 
the program to the business cycle. The long lead time between 
commitment to contractors and construction, it was now recog¬ 
nized, severely limited the usefulness of the program for economic 
stabilization purposes. Commitments made in time of economic 
recession might take effect in time of boom, and vice versa. 10 

As soon as the Federal Aid Highway Act became law, the Bu¬ 
reau of Public Roads asked the state highway departments to sub¬ 
mit cost estimates for their freeway mileage within one year. The 
Minnesota Highway Department organized for the monumental 
task in four months; eight months remained until the deadline. 

To make cost estimates, the state highway engineers had to 
know in detail the land over which the state’s freeways would run. 
Of course, they used the routes approved a decade earlier. There 
was no time to argue with local officials; only the governments of 
the largest cities were kept informed of the decisions being made. 
Even they were told that if they wished to protest, they might do 
so after the deadline passed. Local protest was not, however, to be 
easy at any time. The state Highway Department had authority to 
determine the order in which sections of the freeway system were 
to be constructed. Right-of-way acquisition for each section had to 
begin eighteen months or two years before construction. If agree¬ 
ment with the officials of one city was not reached in time, the de¬ 
partment could (and made clear that it would) simply shift its 


16 Parenthetically, it may be noted that the Clay Committee's rough esti- 
mate of $27 billion as the total cost of the interstate program was revised to 
$41 billion by the Bureau of Public Roads in 1959. Early in 1965 the estimate 
was revised officially again, this time to $46.8 billion. 
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order of priorities. A section scheduled originally for i960 might 
be delayed five or ten years. 

The cost estimates submitted to the Bureau of Public Roads in 
1957 had official status. The bureau’s position was that future up¬ 
ward revisions should be made only in response to inflation, 
engineering improvements, or new traffic data. The Highway De¬ 
partment might propose changes for other compelling reasons, but 
the bureau did not intend to be very flexible. Inflation was already 
adding to highway costs. 

The Highway Department had its own reasons for appearing 
inflexible. Traffic and cost data were recognized as authoritative 
and impartial by all parties. Such data could be collected without 
time-consuming political consultation. Secrecy could be main¬ 
tained until the proper time for public announcement, thereby 
minimizing real estate speculation. At the stage of public discus¬ 
sion, inflexibility tended to hold down the level of controversy. 
Highway personnel noted that when the department acceded to 
the demands of one group of interested citizens, other groups were 
encouraged to make demands. If one group succeeded in having a 
freeway section removed from its neighborhood, residents near the 
proposed new location were extremely likely to protest. Every 
neighborhood and every property owner threatened in fact or 
fancy by the freeway had to be assumed to be watching closely to 
determine the potential rewards of complaint. Highway officials 
concluded that if they were flexible, it was unlikely that total pub¬ 
lic satisfaction from the freeways would be greater in the end. 
Every change would probably make the freeways more expensive 
and less efficient as carriers of traffic. There was no consensus about 
the extent to which other values ought to be served. If freeway 
plans were not completed on schedule, years of benefits to road 
users might be lost. Congress might unexpectedly cancel the pro¬ 
gram, in which case the state would never retrieve its loss. 

City officials could not single-mindedly support displeased citi¬ 
zens because important pressure groups within the city wanted the 
freeways to be constructed quickly. Downtown businessmen and 
property owners wanted the task of driving downtown to be more 
inviting, and they wanted to arrest the flight of investment and 
consumer dollars to the suburbs. Truckers believed they lost 
money every moment that freeway construction was delayed. St. 
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Paul's Midway District was the third largest trucking center in the 
United States, and the truck owners were a force to be reckoned 
with when their interests were threatened. They knew much more 
precisely than private motorists how many dollars the freeways 
would save them. Labor was interested in the great number of jobs 
for construction workers that the freeway program would provide. 
Taxpayer groups noted that although the freeway would remove 
much land from the tax rolls, it was expected to encourage com¬ 
mercial development downtown and along its own right-of-way. 
By diverting traffic from city streets, it would reduce the cost of 
street maintenance. It promised an end to the cycle of widening 
old thoroughfares and constructing new ones. By carrying several 
times as many cars per lane as surface streets, the freeway might 
save land for the tax rolls in the long run. Booster groups empha¬ 
sized that delay would sacrifice St. Paul's lead of several years over 
Minneapolis. Habits of shopping and working in St. Paul, if once 
developed, might persist after the Minneapolis freeways came 
into operation. The reverse might occur if Minneapolis took the 
lead. 

The city's own engineers said freeways were needed desperately. 
The Highway Department had fine engineers on its staff. Only a 
fool would delay construction, it seemed, to satisfy specially inter¬ 
ested voters who knew nothing about highway construction. St. 
Paul's elected officeholders, therefore, answered evasively the ques¬ 
tions of citizens who complained, often implying that the Highway 
Department made all decisions without consulting the city. Every 
so often they quietly approved Highway Department plans at 
some new level of specificity. 

A Young City Planner's Approach 

Let us return for a moment to the period of the late 1940*5, 
when members of the St Paul Planning Board began to believe 
that the city needed more vigorous and politically acceptable plan¬ 
ning. As a result of the Planning Board's dissatisfaction with the 
existing state of affairs, two young city planners were hired succes¬ 
sively in 1947 and 1948 to assist Herrold. Both resigned after short 
periods. 

In April 1950 G. David Locks, recently graduated from Massa¬ 
chusetts Institute of Technology, became the third to try his hand. 
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Herrold’s first assignment for Loeks was to study alternative routes 
for the intercity freeway. Loeks, unwilling to be impaled between 
Herrold and the rest of St. Paul officialdom, wrote a report urging 
further study. He soon found that city officials expected to talk to 
him rather than to Herrold when they entered the planning office. 
He said he felt sad to see them hurting Herrold in this way, but 
Herrold came to see him as a very ambitious young man. After a 
year of discomfort, Loeks prepared to follow his predecessors. The 
federal Housing and Redevelopment Act had been passed in 1949, 
however, and Mayor Delaney cared deeply about urban renewal. 
He believed that one prerequisite of a good renewal program was 
comprehensive planning, and he refused to accept Loeks* resigna¬ 
tion. Instead, he created the post of Planning and Zoning Con¬ 
sultant and induced Herrold to accept the position. 

In 1952, while still in his twenties, Loeks became St. Paul’s 
planning director. He was almost sixty years younger than Her¬ 
rold, and an entirely different kind of city planner. He was 
uncertain who, in theory, the planner was supposed to serve; but 
he was sure that in practice ineffective planning was worthless. 
The planner, he knew, operated in a political environment. He 
must gain the confidence of important community leaders, pri¬ 
marily within but also outside of government. He should never 
speak hastily. He should not only consider the validity of his state¬ 
ments but also the effect of making them in the form he did. If he 
alienated too many people, he would see his recommendations 
ignored, and make the task of his successors more difficult. The 
example of Herrold was before him. 

Loeks chose to study as much as resources permitted and to con¬ 
fine his recommendations to matters on which he had highly per¬ 
suasive evidence. He hoped to build a reputation for speaking only 
when he knew what he was talking about, even if this stand pre¬ 
vented him—with a total annual (1952) budget of $25,000—from 
making recommendations on all important subjects in the first 
years of his tenure. As far as his role within City Hall was con¬ 
cerned, he intended to be as deferential as possible without 
compromising his professional integrity. Although he realized that 
after study he might come to disagree with veteran city officials 
and political leaders on specific matters, his basic feeling was re¬ 
spect for their judgment. The avoidance of forceful opposition to 
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their views seemed appropriate to Locks, except in situations 
where he was certain the facts supported him. 

Locks did not question the concept of the freeway. He agreed 
with the engineers that because the automobile had inevitably 
come to stay, freeway construction was desirable. The route loca¬ 
tions were, of course, another matter; but several factors dissuaded 
him from examining them seriously. First, he was confronted by 
the fact that the Highway Department and the City Council had 
approved the routes years earlier. Second, they neither asked nor 
expected him to evaluate these decisions anew. Finally, he be¬ 
lieved that worthwhile route evaluations could only be made on the 
basis of intensive research. Given the governmental environment 
and his budget, this appeared to be an impossible condition to 
satisfy. 

Locks, an introspective man, later admitted that he might have 
considered the problem more thoroughly had he been City Plan¬ 
ning Director when the Highway Department first presented its 
plan in 1946, and had the planning function in St. Paul been 
more secure at that time. Coming on the scene when and as he 
did, he deemed such a course unwise, especially since the decisions 
appeared to have been made intelligently on the basis of all avail¬ 
able facts. He recalled that no drastic change in circumstance had 
ever made him feel that a comprehensive reevaluation of this posi¬ 
tion was necessary; therefore, in dealing with the Highway De¬ 
partment, he had focused his energies on particular matters of 
design rather than on general questions of freeway desirability or 
location. 

Herrold remained as Director de jure, if not de facto, through 
1952; and during the next two years, Loeks as Planning Director 
still had no planning staff. Moreover, during these years the atten¬ 
tion of city officials was on urban renewal and public housing. 
Loeks worked closely with the Housing and Redevelopment Au¬ 
thority to provide an adequate community planning framework 
for the two major redevelopment project applications that were 
being prepared in this period. He also had to spend a substantial 
amount of time on zoning matters. At the request of the City 
Council he studied such problems as the possibility of a one-way 
street system for downtown, channeling traffic at downtown inter¬ 
sections, billboard control, junkyard regulation, and civil defense. 
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Some of his recommendations in these areas proved quite contro¬ 
versial, but he stood by them because he felt that he had done 
enough research to support firm professional judgments. On one 
occasion, as members of the City Council pressed him to withdraw 
on a controversial point, he explained that he would not appeal to 
the public over their heads but that he thought his usefulness 
would end if he became known as one whose professional recom¬ 
mendations were manipulable. 

None of the studies he did in this period involved comprehen¬ 
sive planning, of course, but Loeks believed that it was necessary 
to demonstrate the utility of the planning approach by working on 
those matters that the community’s leadership felt needed atten¬ 
tion. If he won the leaders’ confidence by serving them well, he 
hoped that in time he would be able to educate them to desire 
comprehensive planning. Throughout the period to 1957, when 
he left the St. Paul Planning Board to become director of the new 
Twin Cities Metropolitan Planning Commission, Loeks brought 
out about half a dozen publications intended for the general pub¬ 
lic rather than local leaders. None of these formal publications 
contained controversial recommendations. All were presentations 
of census data on the city or of already approved recommendations 
that had been conceived primarily by other agencies, namely the 
Highway Department and the Housing Authority. Shortly before 
he left St. Paul, however, Loeks acquired financial support for 
master planning, and he directed the first stages of work on St. 
Paul’s comprehensive plan. 

We have moved ahead of the story to set out Loeks’ general 
strategy. There is a bit more to be said about his official environ¬ 
ment on highway matters, however. The predominant figure in 
that environment was George Shepard, city engineer of St. Paul 
since 1922. Because the Planning Bureau had been part of the 
Public Works Department until 1947, Shepard had been Herrold’s 
nominal superior until then. (Actually, the Planning Board, 
whose staff the Planning Bureau was supposed to be, was an 
independent body whose members enjoyed fixed terms of office.) 
While Herrold tended to be rather uncompromising and acid in 
his personal relations, Shepard got along well with nearly every¬ 
one. Since, in addition, his high professional competence was very 
widely acknowledged, Shepard’s advice carried immense weight in 
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City Hall. Herrold had tended to look on Shepard as something of 
an antagonist and to blame him in part for the Planning Bureau’s 
shortages of funds and staff, and for lack of political support on 
policy issues. 

Shepard’s concept of planning led him to agree with the High¬ 
way Department that freeways were worthwhile and that engi¬ 
neers alone should determine freeway routes. In an address to a 
businessmen’s conference on urban renewal in 1947, for example, 
he had described what he believed the planning function, operat¬ 
ing independently of other functions, should embrace. 

Planning Commissions or Boards should devote the greater part of 
their time and energy [to broader matters of policy for guiding the 
future growth and arrangement or rearrangement of our cities]. . . . 
It is assumed of course that operating agencies, such as the Department 
of Public Works, City Engineer’s Office, park and other similar de¬ 
partments are adequately staffed with trained professional personnel 
for the preparation of detailed plans and specification of approved 
projects, and for supervision of such work when it gets underway. 

He acknowledged the need for long-range planning, but empha- 
sized that planners should not become involved in the "details of 
administration.” 

Shepard resigned as city engineer to become city highway co¬ 
ordinator in 1957. His job was to help handle the increasing 
burden of work in the city and to act as liaison officer between the 
Highway Department and all city agencies. All official contacts 
with the Highway Department were to go through him. He had of 
course been the city’s chief evaluator of highway plans for many 
years before this, but his new position seemed to insure that no 
challenge to the highway program by the planners could succeed 
without his approval. 

From the start of his tenure as planning director. Locks sought 
to maintain good relations with Shepard. He respected Shepard’s 
official responsibilities and professional judgments. In addition, he 
felt strongly that planning was futile if ignored. His own future 
and that of city planning In St. Paul, he later pointed out, de¬ 
pended on overcoming the legacy of hostility toward Herrold. One 
of the most important ways to do this was to minimize conflict and 
seek to enlarge areas of agreement. The fact that Shepard was an 
engineer and tended to feel rapport with the approach of Highway 
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Department engineers suggested to Loeks that he should also 
strive to avoid conflict with the department engineers. 

Loeks tried to keep informed about the Highway Department’s 
intentions, and he frequently was asked to comment on new de¬ 
sign proposals. 17 He maintained good relations with the personnel 
of the department and won some concessions by following three 
rules-of-thumb (outlined later to the writer): (1) never criticize 
the department publicly; (2) never claim authorship of a change 
accepted by the department; (3) rely on negotiations as much as 
possible, and force showdowns as rarely as possible. 

In practice, Loeks later noted, no dramatic showdowns ever 
seemed necessary. The Highway Department seemed to make rea¬ 
sonable decisions, and it never presented firm plans at meetings 
with city officials. All plans were presented as tentative, and all 
meetings with city personnel were primarily to elicit ideas for fur¬ 
ther study. (Loeks later jokingly described the decision process as 
it appeared from his vantage point as “creeping fait accompli- 
ism.”) If Loeks didn’t approve of some detail, he usually would 
draft a map suggesting an alternative. Six months later, at the next 
meeting with Highway Department personnel, his alternative 
might or might not appear on the new set of tentative plans. 
Neither side ever intimated to the other that Loeks’ suggestion 
had affected the new design. During the years that followed, this 
pattern of relationships between Loeks and the Highway Depart¬ 
ment endured. 

Loeks published nothing on the freeways until June 1957, when 
he brought out a booklet entitled The Proposed Freeways for St. 
Paul. Despite its late date, this was the first effort made by any 
agency of the city government to explain the implications of the 
freeways for St. Paul in general terms. It was a rather sophisticated 
though simply presented functional analysis, and even years later 
Loeks was proud of it. In accord with his policy of not taking offi¬ 
cial disagreements to the public, Loeks did not include anything 
in the booklet that might give offense to other agencies. It was 
cleared with the Department of Public Works in its successive 
drafts and was approved by the City Council without controversy 
in July 1957. In one sense the booklet was a public relations effort 

17 The distinction between design and location should be kept clearly in 
mind. The latter had been settled for all practical purposes in 1945 and 1946. 
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because its whole thrust was to justify official policies rather than 
to call any into doubt. Locks later commented that from his stand¬ 
point it had appeared to be a statement of planning conclusions 
that happened (largely as the outcome of a continuous process of 
discussion) to coincide with and reinforce the conclusions of the 
Highway and Public Works Departments. He further believed 
that justifying the freeways publicly in planning terms was likely 
to have a beneficial effect on future public discussions of highway 
proposals. 


The Negro Community Reacts 

Negro leaders first became aware that the city and state had ap¬ 
proved the St. Anthony route as part of the proposed freeway 
system in 1953. In that year the school board recommended reha¬ 
bilitation of an old elementary school in the Negro district. Resi¬ 
dents of the district, led by Reverend Floyd Massey, Jr., of the Pil¬ 
grim Baptist Church, mounted a campaign aimed at persuading 
the board to build a new school instead. Massey learned from city 
engineer Shepard that the old school lay on the path of the pro¬ 
posed freeway route, and that therefore investment in it was likely 
to be wasted. His group used this argument to bolster its position, 
and it did achieve its objective. Negro leaders apparently thought 
little more about the freeway until 1955, when it became apparent 
that massive federal aid for freeway construction would soon be¬ 
come available. 

Toward the end of 1955 Reverend Massey became aware that 
the City Planning Board, of which he was a member, would soon 
be asked to express itself again on the freeway proposals. He 
thought that the most effective way for the Negro community to 
impress its views on the Planning Board would be through a sin- 
gle oiganization. He therefore urged the members of his congrega¬ 
tion to take the lead in organizing, and a number of them 
followed his advice. In January 1956 they established the Ron- 
do-St. Anthony Improvement Association, the first property 
owners’ group to appear in connection with the proposed Twin 
Cities’ freeway routes. 

The association, which soon included nearly 100 per cent of the 
threatened property owners and quite a few others as well, selected 
Timothy Howard as its president Howard was a member of 


The Intercity Freeway 61 

Massey’s congregation and a middle-aged bachelor with many con¬ 
tacts in the white community. He had long been active in Negro 
community affairs and was a vehement though seldom bitter critic 
of racial discrimination. He earned his living as a barber, but he 
seemed to have virtually unlimited amounts of time and energy to 
devote to causes that interested him. 

Most of the members of the association viewed it as a mecha¬ 
nism for fighting the freeway right down the line. Howard and 
Massey, however, along with other Negro leaders whom they con¬ 
sulted, perceived the choice of objectives as a very difficult one. 

On the one hand, it was possible to oppose construction on the 
St. Anthony route, pointing out that a St. Anthony freeway would 
split the Negro district and force one-seventh of its residents to 
leave their homes. Federally aided urban redevelopment projects 
had already displaced many of the district’s residents since 1953* 
Although the district had been one of St. Paul’s most densely pop¬ 
ulated areas even before 1953, few of the dislocated families had 
been able to find homes in other neighborhoods. It seemed likely 
that those displaced by the freeway would similarly contribute to 
overcrowding within the district. 18 

On the other hand, it was possible to emphasize the opportuni¬ 
ties created by the freeway program. It would replace some of the 
most dilapidated structures in the district with a modem land¬ 
scaped highway. By increasing pressure on the housing supply 
available to St. Paul’s Negroes, it might help to justify an urban 
renewal project for the whole district. By giving displaced Negro 
homeowners ready cash, it might provide the impetus for some of 
them to buy homes in other neighborhoods. If they were pre¬ 
vented from doing so, even after being forced from their homes to 
make way for a public project, they could righteously demand 
passage of an open occupancy ordinance (i.e., a law making dis¬ 
crimination in the sale and rental of private housing illegal). 
Political leaders might recognize the moral justification of the 
Negro cause and appreciate the fact that Negro leaders had not 
tried to obstruct progress. 

is The Housing Authority published data on a much larger area which 
included the Negro district in mid-1959. The area contained 2.8 per cent of 
the city’s land, 10 per cent of its population, and 19 per cent of its substand¬ 
ard dwelling units. 
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Either of these two strategies might fail. The latter seemed more 
enlightened, however, and if it succeeded it might produce a sig¬ 
nificant victory for the cause of racial integration in St. Paul. This 
strategy also seemed more likely to succeed than its alternative. 
The few Negro leaders who had visited the Highway Department 
had come away convinced that the traffic data were conclusive; 
they had informed their colleagues that any effort to have the loca¬ 
tion changed would almost surely prove fruitless. 

The leaders inclined to think, therefore, that they should 
accept the route line and focus on means of influencing its reper¬ 
cussions. They believed that their most feasible objectives were 
the following: to help the displaced Negroes find decent housing, 
to publicize their hardship as part of a continuing campaign for an 
open-occupancy ordinance, and to minimize the harmful effects 
that the freeway might have on the rest of the neighborhood. 
Massey and Howard accepted this evaluation, but most of How¬ 
ard’s "constituents” were primarily interested in saving their 
homes. He felt duty-bound to represent them. In addition, he be¬ 
lieved that it would not hurt any other causes to make a fuss about 
the route line itself initially. If the Negro community began by 
opposing the route line, it would have a chance to air all its griev¬ 
ances and to dramatize the making of later concessions. 

Howard did therefore protest the location of the freeway itself 
on every possible occasion, but he focused most of his attention on 
more limited objectives. Massey focused on the lesser objectives 
almost exclusively. 

The first two of these objectives, helping the displaced Negroes 
and using their plight to advance the cause of open occupancy, 
were closely related. During the early months of 1956 all the city's 
major Negro organizations stepped up their continuing campaign 
for an open-occupancy ordinance. At the same time, Massey and 
Howard urged Mayor Dillon to request a city council appropria¬ 
tion for the purpose of supporting relocation services for those dis¬ 
placed by the freeway. When the Planning Board took up the St. 
Anthony route proposal in May and June, Massey argued that the 
displacement of Negroes by urban redevelopment and the freeway 
made the passage of an open occupancy ordinance and the estab¬ 
lishment of a relocation agency imperative. 
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None of these efforts bore immediate fruit at the local level. 
The City Council showed no disposition to pass an open occu¬ 
pancy ordinance. Moreover, some officials professed to believe that 
Negro leaders were exploiting the relocation issue as just one more 
way of obtaining publicity for the cause of open occupancy. Mayor 
Dillon refused to ask the City Council for relocation funds, but 
after Massey and Howard reiterated their concern on several occa¬ 
sions he did agree to appoint a committee to consider what might 
be done to help those displaced. The committee never became ac¬ 
tive, however. The Mayor later explained that he had been unable 
to find a chairman. The Planning Board heard Massey sympa¬ 
thetically, but suggested only that the Negro leaders prepare a 
formal letter explaining in more detail what they thought the 
serious problems were. The board then adjourned for the summer. 

Considering themselves rebuffed at the local level, Massey, 
Howard, and several other Negro leaders secured a meeting with 
Governor Orville Freeman and top Highway Department officials 
in the summer of 1956. The Negro leaders urged the Governor to 
assign responsibility for relocation to a state agency with legal au¬ 
thority and funds to act. The Governor said that he would refer 
the problem to the state Commission on Human Rights. The com¬ 
mission had no legal power of any kind and no budget. 

The Negro leaders expressed their discontent vigorously in the 
last months of 1956 at hearings held by the Highway Department, 
the St. Paul City Council, and the State Senate's Public Highways 
Committee. Early in 1957 Governor Freeman created a subcom¬ 
mittee within the Human Rights Commission—the Committee on 
Housing and Relocation. It consisted of twenty-two members, 
most of whom were from St. Paul. Reverend Massey (a regular 
member of the Human Rights Commission), Howard, and a num¬ 
ber of other Negro leaders were included. The committee held 
several meetings in its first months of existence, and decided that 
its first requirement was a census of the St. Paul families to be dis¬ 
placed by the freeway program in the next couple of years. The St. 
Paul Housing Authority, which already provided relocation assist¬ 
ance to families displaced by urban renewal projects, was anxious 
to make the survey but it had no funds available. The federal Bu¬ 
reau of Public Roads, which had estimated that a million people 
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would be displaced nationally by the freeway program, 19 had a 
policy of contributing 90 per cent of the cost of relocation pro¬ 
grams if the state contributed 10 per cent. The Highway Depart¬ 
ment reported, however, that no state agency had legal authority 
to contribute funds for this purpose. The next biennial legislative 
session was not scheduled until 1959, after most of the Negro 
fa m ilies were scheduled to be displaced. 

Finally, as the Highway Department began to file awards, the 
Housing Authority agreed to finance the census itself. It reported 
early in 1958 that right-of-way acquisition during 1958 and 1959 
would displace 2,319 St Paul families, and other public actions 
would displace another 592 families, for a total of 2,911. There 
were 399 Negro families in the total, with all but a handful sched¬ 
uled to be displaced by the freeway during a period of several 
months early in 1959. Another 168 Negro families had been dis¬ 
placed by urban renewal during the preceeding five years. The 
total was well over one-fifth of the small Negro population of St. 
Paul. 20 The majority of the families—Negro and white—that 
would have to relocate were poor. Half had annual incomes of less 
then $3,500; more than five-sixths had incomes of less than $5,000. 
The Housing Authority offered to provide relocation assistance 
through 1959 for families displaced by the freeway program if the 
city or the Highway Department would pay it $30,000 to cover 
expenses. No money was found. 21 

During 1958 and 1959 the Housing Authority's Relocation 
Office did unofficially advise those threatened with displacement 
by the freeway who came in, but it could not actively seek homes 
for them. In addition, Timothy Howard informally sought them 
out. Aware that the lump sum payments were the largest amounts 
of money that many of the home owners had ever seen at once, he 
warned them of the ways in which they might be cheated if they 

19 These people were expected to be disproportionately poor, because high¬ 
way engineers sought low cost rights-of-way and public officials generally 
liked to see dilapidated buildings go. 

20 About 2 per cent of St. Paul's residents were Negro. 

21 In its next regularly scheduled session, the legislature did authorize 
Minnesota cities to levy a one-tenth mill tax—worth about $25,000 annually 
in St. Paul—to support relocation services for people dislocated by public 
action. The St. Paul City Council enacted the tax rate in 1959 and designated 
the Housing Authority to provide the service. 
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bought homes in panic. When he heard of vacant dwelling units 
he passed the word along. He tried to ascertain which real estate 
men in the city could be expected to deal fairly with Negroes. 
Howard also maintained continuous contact with Highway De¬ 
partment officials. One of his objects was to persuade them that 
because of overcrowding within the Negro community and dis¬ 
crimination outside it, any given house represented a greater 
investment when owned by a Negro than it would when owned by 
a white man. It was imperative, Howard contended, for the de¬ 
partment to use appraisers in the Negro community who were 
sympathetic to the Negro plight and who would let it affect their 
awards. 

Looking back in i960, Howard and most other Negro leaders 
agreed that the relocation had proceeded smoothly and with less 
inconvenience than anyone had expected. They believed that the 
department had used sympathetic appraisers and that its awards, 
for whatever reasons, had been generous. It had also declared a 
policy of permitting residents a full year in their homes, rent free, 
after awards were filed in court. The Negro leaders" original 
hopes, however, on which they had based their strategy, had not 
borne fruit. The great majority of those displaced had found it 
impossible to buy or rent outside the boundaries of the Negro 
district. 22 The city government had failed to provide official 
assistance for those displaced. It had also ignored the Negro com¬ 
munity's pleas for an open-occupancy ordinance until 1959. Then, 
with the Negro leaders conducting an extremely vehement cam¬ 
paign, the St. Paul city attorney had written an opinion contend¬ 
ing that the state constitution precluded local action an open 
occupancy. He had insisted that his opinion was devoid of political 
motivation and was offered as advisory only. Negro leaders had 
urged the City Council to pass an ordinance and let the courts 
decide, but they had been firmly (though politely) rebuffed. The 
Council had refused even to discuss the issue. 

Massey's and Howard's third objective, after relocation and 
open occupancy, was to control the impact of the design of the 
freeway on the Negro district. Their primary concern in this re¬ 
gard was that the freeway might be elevated as it passed through 
part of the district. The Highway Department's preliminary pro- 

22 The district had experienced some contiguous expansion, however. 
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file as of early 1956 showed the freeway elevated over Lexington 
Parkway and Victoria Street, the two major north-south streets in 
the western half of the Negro neighborhood. Department person¬ 
nel claimed that economic considerations might make at least this 
amount of elevation unavoidable. The land was low-lying, and 
drainage would be expensive if the freeway were built below exist¬ 
ing sewers. Moreover, it was normal procedure in building roads 
to balance cut and fill between depressed and elevated sections. It 
cost money otherwise to haul away the unneeded earth. The cost of 
depressing the section shown as elevated in the profile might be as 
much as $1 million. 

Massey, Howard, and their associates envisioned a raised freeway 
as a massive ugly barrier running through their neighborhood. 
They thought that rubbish would collect under it and that hood¬ 
lums would terrorize citizens who had to traverse the underpasses 
at night. They noted that the grass slopes next to a depressed free¬ 
way might muffle the noise and channel the fumes skyward to 
some extent, but that an elevated freeway would not. They pic¬ 
tured vehicles in accidents on an elevated freeway as occasionally 
escaping onto adjoining streets. The blighting effect of an elevated 
freeway on residential property, they said, would surely extend 
several blocks on either side, and the Negro district itself extended 
no further than that. 

As noted earlier, the City Planning Board took up the St. 
Anthony route proposal in May and June of 1956. Massey acted as 
the Negro spokesman. After demanding passage of an open- 
occupancy ordinance and establishment of a relocation agency, he 
expressed the view that an elevated highway in particular would 
rum what remained of the Negro neighborhood. Loeks reminded 
the board that he had previously mentioned the possibility that 
depression might be desirable. He believed, however, that city 
engineer Shepard might be inclined to favor elevation if the High¬ 
way Department found that engineering considerations made it 
necessary. 23 The board confined itself to asking Massey for a 


On reading this, Loeks commented that he had believed that "necessary” 

applications of which depended on judgments of 
priorities. He had thought that engineering and planning priorities might 

diff "~^ ven when ^ relevant “facts” were established-leadfng 
to differences of opinion between engineers and planners about what was 
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formal letter stating all the positions of the Negro community in 
detail. The Negro leaders did prepare a letter, which the board 
considered at its October meeting. The board did not take a posi¬ 
tion on the relocation and open-occupancy issues, but it author¬ 
ized Locks to send a letter in its name recommending depression 
of the freeway in the Negro district to the extent feasible in 
engineering terms. 

The Negro leaders, fearing that the Highway Department 
might not give the Planning Board recommendation sufficient 
weight, continued to press for some stronger official commitment 
by the city. They demanded and secured a hearing before the full 
City Council in the fall of 1956. At this meeting, Commissioner 
Marzitelli of the Department of Public Works—St. Paul had a 
commission form of government; each commissioner both sat on 
the City Council and headed an executive department—proposed 
that the matter be referred to a special committee representing the 
Department of Public Works, the Planning Board, and the Traffic 
Engineering Office, with their report to constitute the city’s official 
position upon approval by the City Council. This proposal was 
adopted. 

Before the committee had a chance to formulate its views, the 
Highway Department’s first public hearing on the St. Anthony 
freeway occurred in December 1956* The department’s spokesman 
noted that they still had only a preliminary profile to discuss, be¬ 
cause engineering consultants to prepare a detailed design of the 
St. Anthony freeway had not yet been appointed. Massey argued, as 
he had previously, that if the freeway had to run on St. Anthony 
Avenue it should certainly be depressed through the whole Negro 
district so as to protect adjacent properties. The Rondo-St. 
Anthony Association as a whole went on record as opposed to the 
St. Anthony route but as very anxious to have the freeway de¬ 
pressed if the route were adopted over its objections. 

Two weeks after the Highway Department hearing. City Engi¬ 
neer Shepard advised former Chief Engineer Kipp of the depart¬ 
ment, who was now a consultant to the department, that he 
thought depression would be desirable if it could be afforded. 

“necessary.” The author would add that, in the rhetoric of public life, the 
term “necessary” tends to be used to indicate that grounds for legitimate con¬ 
troversy are lacking. 
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(Shepard later recalled that this did not represent a change of 
position for him, only a slight shift of emphasis.) When the 
department selected its engineering consultants for the St. An¬ 
thony freeway in March, Shepard wrote in a similar vein to Chief 
Engineer Zixmnennan of the department. 

Meanwhile, Timothy Howard had independently continued his 
campaign for depression at the Highway Department. He had 
been told, he said, that the Bureau of Public Roads would be very 
unlikely to auction a million-dollar expenditure for depressing 
the freeway. Hearing one day that a high bureau official was in St. 
Paul, Howard cornered him and was told that the bureau prob¬ 
ably would not object to the expenditure if the Highway Depart¬ 
ment recommended It. Howard told Shepard of this, and Shepard 
agreed to investigate the matter more intensively by writing his 
friend, the city engineer of Detroit, to ask about that city’s experi¬ 
ence with elevated highways. His letter, dated March ig, 1957, 
said in part: 

In connection with the planning and construction of the Interstate 
Highway system in St. Paul, we are confronted with a problem of 
whether or not the highway shall be depressed or raised. In some 
locations physical conditions definitely determine the issue; In others, 
the matter of complete depression has been weighed by the Highway 
Department as against a balancing of cut and fill. In the particular 
instance which I have in mind: namely, the Intersection of the Inter¬ 
state system on St. Anthony Avenue with Lexington Parkway, depres¬ 
sion, which I believe to be preferable, will require the wasting of 
nearly a million cubic yards of dirt. 

I 2331 advised that over the years in which your Detroit expressways 
have been pla nn ed, a general policy of depression has been adopted. 
Will you kindly advise as to the principal reasons for the adoption of 
such a policy and also as to whether or not any particular problems 
were involved in the wasting of dirt 

The response, received early in April, noted that elevated high¬ 
ways in Detroit had created serious noise, fume, and crime 
problems. This answer apparently helped to convince Shepard 
that the matter was important. He decided to make this one of the 
few issues on which to recommend that the city stand firm. The 
Highway Department thereafter raised no serious questions about 
the desirability of depression, though it delayed making a firm 



The Intercity Freeway 69 

decision (on the ground that economic questions still remained) 

for some time. 

Finally, with Shepard clearly in favor of depression and the 
Highway Department agreeing that depression was desirable in 
principle, the doctrine that freeways in residential areas should be 
depressed received formal public expression in June 1957 with the 
appearance of the Planning Board booklet. The Proposed Free¬ 
ways for St. Paul. In it Loeks wrote that although it was regretta¬ 
ble when freeways passed through residential neighborhoods, such 
routing was sometimes unavoidable. There was, however, no need 
for alarm in these cases; if the freeway were depressed and fre¬ 
quent bridges built over it, “the divisive effect on the neighbor¬ 
hood can be less than that of a moderately heavily traveled city 
street.” The effect on property values of a depressed freeway with 
gradually landscaped slopes alongside it was “not too different 
from a narrow park strip; in view of the well-known beneficial 
effect of park areas on residential values it appears the net result of 
such a highway design would be reasonably favorable.” 

Thus, some social consequences of running freeways through 
residential neighborhoods did receive consideration, although not 
until late in the planning process. The task of dealing with these 
consequences fell primarily to engineers rather than to politicians 
or planners. Perhaps for this reason, they were articulated essen¬ 
tially as aesthetic rather than social problems. The Negro leaders 
found it discouraging that their only important victory had been 
on the issue of depression, and they attributed the decision to 
depress almost solely to the continuous pressure they had brought 
to bear. Loeks agreed that they had done well on the depression 
issue. He noted, however, that he had joined them before any 
other public official, that he had spoken favorably of depression to 
other officials at every opportunity, and that the Planning Board 
had been the first city agency to go on record in favor of depres¬ 
sion. He felt that it was impossible to know whether the final deci¬ 
sions would have been any different if pressures had never been 
exerted, if he had never used his persuasive powers, and if the 
Planning Board had not blazed the trail for other city agencies at 
the level of public expression. He did feel certain that his “non- 
antagonistic” mode of operation had constituted an intelligent 
and sensible approach to a highly complex and potentially explo- 
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sivc situation. City Highway Coord.ina.tor Shepard contended that 
tfae pressures exerted had had virtually no effect and that he had 
expressed himself officially in favor of depression almost as early as 
Locks. He had always hoped that depression would be feasible, he 
aid, and Ms decisions throughout had been based on engineering 
and aesthetic, not political, considerations. 

Other Reactions 

He St Paul Negro community was not the only group to react 
unfavorably to aspects of the intercity (St. Anthony) freeway in 
1956 and the years immediately thereafter, and several other con¬ 
troversies arose. 

One had to do with the impact of the freeway on related streets 
in western St Paul. Snelling Avenue was three-fifths of the way 
from downtown St Paul to the western city limit From Snelling 
to the dty line, the freeway would run along the northern edge of 
St Paul’s greatest concentration of middle and upper class neigh¬ 
borhoods. Home-owners’ associations in several of these neigh¬ 
borhoods became vocal in 1957 and 1958 when they realized that 
two freeway interchanges were planned between Snelling Avenue 
and the city line. Two streets, previously moderate traffic carriers, 
were suddenly to become major arteries. The increased traffic and 
any street widenings that became necessary threatened consider¬ 
able annoyance and perhaps eventual dislocation to property 
owners along these streets. Parents of children who had to cross 
either of these streets on their way to school were concerned about 
safety aspects. Highway Department officials contended that the 
neighborhood as a whole would benefit, because total north-south 
traffic in western St Paul would remain constant and it would now 
be concentrated on two streets whereas it had previously been dis¬ 
persed over many. Local residents were not mollified, however, 
because they believed that the freeway would generate enough 
new traffic to cancel this benefit quickly. In support of their posi¬ 
tion, they cited the Planning Board’s 1957 booklet, which had ob¬ 
served that 

feeewap will generate traffic which previously did not exist. When a 
new high-speed, congestion-free route is opened, many people will 
find they can drive to their destinations in a shorter time and with 
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greater ease and comfort than before, with the result that more people 
will be induced to drive. 24 

Highway personnel assigned to deal with the residents vigor¬ 
ously rejected this view. Along with supporters of highway 
construction throughout the nation, they insisted that highways 
themselves were not traffic generators. They inclined to feel that 
the whole controversy was essentially a public relations problem. 
The city officials immediately concerned with highway matters 
agreed. In truth, however, the department was not in a position to 
do much for the distressed residents even if it had accepted their 
forecast. The traffic engineering need for the two interchanges was 
undeniable. Snelling Avenue was already congested. If all the free¬ 
way traffic destined for parts of St. Paul west of Snelling were 
dumped on it, the resulting congestion would be intolerable. 
Moreover, vehicles coming from west of the city line would be 
forced out of their way. 

A second controversy had to do with the impact of a section of 
the intercity freeway on the Prospect Park neighborhood in 
Minneapolis. Residents of the neighborhood asked simply that the 
freeway be placed on a right-of-way currently used as a railroad 
spur line, rather than adjacent to it. They contended that their 
proposal would save several hundred fine homes and would 
thereby serve some important social objectives. 

Prospect Park was the only family neighborhood within walking 
distance of the University of Minnesota. Many of its residents were 
faculty members. Another portion of them were occupants of a 
public housing project, the only one ever built in Minneapolis 
outside the Negro section. The residents had deliberately per¬ 
mitted the project to be placed in their neighborhood—their 
alderman could have prevented it—hoping to set an example for 

24 Walter Blucher, then Executive Director of the American Society of 
Planning Officials, had made the point even more strongly as early as 1953: 
"Is there any instance in this country where a new expressway or highway 
or elevated street hasn’t invited so much additional traffic as to almost im¬ 
mediately create congestion?” (Problems of Decentralization in Metropolitan 
Areas , Proceedings of the First Annual University of California Conference 
on City and Regional Planning, 1953 [Berkeley: Department of City and 
Regional Planning, University of California, 1954], p. 12.) 
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others in the city. They now maintained, contemplating the 
projected freeway, that the Highway Department’s plan would 
leave the neighborhood 50 per cent middle class and 50 per cent 
project residents. It could not long survive as an “integrated” 
community with that ratio, they said. Middle-class residents would 
move out, leaving a predominandy lower-class and Negro neigh¬ 
borhood behind them. Not only would a noble experiment have 
failed, but another of the nation’s big city universities would be 
plunged into a “neighborhood problem.” The consequences in 
terms of the university’s attractiveness to students and faculty and 
of its evening activities would be difficult to calculate. The con¬ 
sequences for the city’s tax base would also be noticeable, as its 
supply of attractive middle-class homes would be diminished by 
several hundred units. 


The Governor of Minnesota, Orville Freeman, was a former 
resident of Prospect Park. He took a personal interest in the threat 
to the neighborhood posed by the freeway, but he knew that rail¬ 
roads had the right of condemnation in Minnesota and would 
merely condemn a new right-of-way if the spur were taken. If an 
efforts were made to prevent them from doing so, the result 
would be prolonged legal suits and intense lobbying by the rail¬ 
roads at the State Capital. Freeman therefore did not believe that 
it would be feasible to build at ground level or below on the 
railroad property. He wrote the state highway commissioner a 
confidential note, however, asking whether the freeway could be 
elevated above the spur line. The commissioner replied that 
building over the tracks would bring about “benefits desirable and 
real for the community,” but that such an approach would be 
economically unsound from the standpoint of funds available for 
mmk highway improvements.” In other words, the highway 
budget was tight, and its purpose was to improve traffic service, 
not to conserve middle-class neighborhoods. The exchange be- 
ttveen the governor and the commissioner was never made public 
The department maintained in its dealings with the residents of 
Prospect Park simply that sound engineering principles had dic¬ 
tated its original recommendation. It apparently persuaded a good 
many of the residents. The controversy gradually died without any 
concessions having been made by the department. 

A third controversy had to do with the impact of the intercity 
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freeway on business in downtown St. Paul. Until 1957, St. Paul’s 
downtown retailers and property owners were ardent proponents 
of the freeway program. They reasoned that traffic congestion was 
a major cause of downtown decline and that improved access was 
the key to revival, or even survival. They overlooked, or preferred 
to ignore, the possibility that the most important consequences of 
the freeway might be to accentuate the trends toward urban 
sprawl and downtown decline. 25 Between the 1948 and 1954 
censuses of business, as “sprawl” had become the dominant pattern 
of Twin Cities development even without the aid of new freeways, 
retail sales in the St. Paul central business district had—whether 
coincidentally or not—declined by 15 per cent (in constant 
dollars). 

Most students of urbanism believed that highway improvements 
encouraged urban sprawl by making possible commuting from 
greater distances in any given travel time. Suburban residents 
tended to drive to work and to shop, in part because frequent and 
inexpensive transit services were impossible to sustain in low- 
density residential areas. Transit services had traditionally con¬ 
verged on downtown, making radial travel far easier than 
circumferential travel for most urban residents. For the driver, 
however, free parking at his destination tended to be more signifi¬ 
cant than central location, or even distance. Consequently, 
shopping services and employment tended to follow residents to 
the suburbs, seeking cheap land near major highways. Moreover, 
as residential sprawl continued, a larger and larger proportion of 
central area employees and shoppers would rely on their automo¬ 
biles to bring them downtown. A survey published by the City 
Planning Board in 1958 would show that the number of persons 
entering the central business district each morning had increased 
by only about 25 per cent since 1944, but the number of vehicles 
had increased by 150 per cent. The city’s traffic planning in the 
late 1950’s was based on an estimate that traffic converging on 
downtown would increase by only 50 per cent more to 1980. If the 
rise were much greater, highly expensive street improvement and 

25 Blucher had written: “I am convinced that the expressways leading to 
the centers of our cities will be one of the most important instruments we 
have created toward the cities* decentralization. I marvel that downtown 
merchants are usually in the van in urging their construction** {ibid., p. 13). 
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peripheral parking ramp projects were expected to become neces¬ 
sary. No money for them was in sight. 

Consequently, there was reason to believe that unless great in¬ 
vestment could be generated to make the central business district 
more attractive and less congested, the impact of the freeway on 
balance would be to harm downtown. No state or local agency 
encouraged businessmen to think seriously about this prospect, 
however, until 1958. The Highway Department emphasized the 
importance of access to downtown and denied that highway con¬ 
struction bore any relationship to such phenomena as urban 
sprawl and the decline of public transportation, except that all 
reflected popular preferences. The city's engineers agreed with 
this position. The city's planners did not, but they kept their views 
on this subject within the official family. In their 1957 booklet on 
the freeways, they devoted almost a page to the question: “How 
can public transit make best use of the freeways?" They did not 
mention the possibility that the two might be in conflict. In view 
of the fact that the freeways were definitely on the way, they ex¬ 
plained privately, it seemed reasonable to focus on the opportuni- 
ties they created rather than on their unfortunate and unavoidable 
side-effects. The planners did not turn their attention to the 


general outlook for downtown until 1958. Then they maintained 
in a published survey and economic analysis 26 that great invest¬ 
ment was needed to improve the attractiveness of the downtown 
area. They noted, however, that such action would, if successful, 
bring about an “unprecedented traffic demand in the core area." 


Downtown businessmen received the report antagonistically be¬ 
cause it publicized a number of unfavorable economic trends. 
Ironically, therefore, even it failed to spur much serious thought 
about the future requirements of downtown economic health. 

An event had already occurred in 1957, however, which, al¬ 
though it had not involved sprawl beyond the city limits, had sig¬ 
nificantly reduced the enthusiasm of downtown businessmen for 
the freeways. For some years St. Paul's largest department store 
had been Montgomery Ward's, situated on University Avenue 
midway between the central business districts of St. Paul and 


J^SLPavTs Central Business District , Community Plan Report 7, Decem¬ 
ber 1958. This report was completed and published under the direction of 

Loeks successor as planning director, Herbert Wieland. 
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Minneapolis. It had a vast parking lot surrounding it. The freeway 
was destined to pass a quarter of a mile from the store, making it 
more than ever accessible from all parts of the metropolitan area. 

1 957 the St. Paul Housing and Redevelopment Authority sold 
a 24-acre tract in its Western Redevelopment Area to Sears Roe¬ 
buck for construction of a retail complex comparable to Ward's. 
The freeway was scheduled to pass adjacent to the tract, which was 
itself adjacent to the major state government office buildings but 
not within easy walking distance of competing downtown stores. 
Government employees had long provided a large part of down¬ 
town retail trade. 

When downtown businessmen learned of Sears' plans, they were 
outraged. One group of them brought an unsuccessful legal suit 
challenging the basic principle of urban redevelopment—acquisi¬ 
tion of land by government for resale to private developers, often 
at noncompetitive prices. They simultaneously hired planning 
consultant Victor Gruen to propose an alternative freeway route 
line. Gruen came up with a proposed route line that cut across the 
planned Sears parking lot. It was received unfavorably, however, 
by both the Highway Department and the city's own engineers. 
They noted that it would serve traffic bound for downtown less 
adequately than the original route line, and that it would require 
substantially larger collateral expenditures by the city. 

The reaction of downtown businessmen came too late, and al¬ 
though their legal suit brought urban renewal work in St. Paul to 
a halt for two years, they obtained no concessions. When it became 
apparent that further protest could only postpone freeway con¬ 
struction, not alter the route, many downtown businessmen 
gloomily urged an end to obstructionism. If there must be a 
freeway in the present location, they said, let us at least have it 
before Minneapolis has its freeway. 27 

The groups that had occasion, for one reason or another, to 
oppose some aspect of the intercity freeway never joined forces. 

27 it was expected that the freeway would be completed several years earlier 
m St. Paul than in Minneapolis, partly because no central Minneapolis plan 
existed. St Paul did not have a downtown plan either, of course, but the 
downtown was smaller and its problems were less complex. Also, Minneapolis 
planners were considering construction of ramp garages adjacent to the 
downtown freeway interchanges. 
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The Negro community, the Prospect Park community in Minne¬ 
apolis, the neighborhoods concerned about the interchanges in 
western St. Paul, George Herrold, and the downtown businessmen 
opposed to the Sears Roebuck store all sought objectives that not 
only did not conflict, but that might have been coordinated to 
form the basis of a single intercity route proposal. Herrold sup¬ 
ported the businessmen, recognizing that the Gruen proposal fit in 
better than the Highway Department’s plan with his own northern 
route proposal; but his interest in potential allies appears to have 
been unique. The Highway Department managed to deal with 
each irate group individually, and to focus attention primarily on 
traffic data and approved techniques of route location. It appar- 
endy convinced many of those who attended its meetings that, 
even though they might be inconvenienced by the freeway plan, 
the traffic data left no doubt as to the interest of the entire public! 
The department’s success in this endeavor could not help but sap 
the will to battle of the groups concerned. Moreover, each i ra te 
group was interested in a different section o£ the freeway. People 
who rejected the Highway Department’s arguments concerning 
their own source of dissatisfaction were likely to accept easily its 
arguments concerning someone else’s. 

Finally, the Highway Department’s carefully cultivated image 
of rocklike strength plus amiability seemed to have persuaded 
many otherwise intractable opponents that pleading would prove 
more effective than fighting. The strategy of pleading assumed 
that the department could not be forced to do anything; therefore 
it was mcompatible with the formation of alliances. In reality, 
neither the strategy of pleading nor the strategy of fighting (when 
m u ged in by particular groups, such as the downtown business- 
men m St. Paul or Prospect Park residents in Minneapolis) ever 
induced the department to move a route line or relocate an inter¬ 
change. 28 The Negro leadership’s persistent pleading may have 
been responsible for the official decision to depress the freeway as 
it passed through their neighborhood. The plans still provided, 
however, for elevation of the freeway as it passed through other 


28 For a case study of an instance in which another state highway depart- 

S!“'4 n< ! UCed 10 r" a r ° Ute Une ’ by a Sttate Sy of % h£in S. see Polly 
Praeger, Extinction by Thruway: The Fight to Save a Town," Harpers, 

^°* * 3°3 (December 1958), pp. 61-71. F 
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neighborhoods whose residents had abjured organized action alto¬ 
gether. The Negro leadership could also claim that it had induced 
the department to give displaced Negro residents generous prices 
for their homes, plus a year of rent-free occupancy. The depart¬ 
ment found these financial inducements to peaceful acceptance of 
its plans so useful, however, that they were soon extended to all 
Minnesota residents threatened with displacement. 29 

Conclusion: Standards and Political Influence 

The relative influence of engineering and city planning consid¬ 
erations on decisions concerning the intercity freeway illustrated a 
fairly simple point: clarity of standards and strength of conviction 
were extremely important political variables. When standards 
were clear, and a profession felt confident that they were right or 
“the best available/* conscientious men could look to them for 
guidance and take on from them the energy that flowed from 
unclouded conviction. If those who proposed a project were per¬ 
ceived as moral and realistic men, their passionate conviction as 
technicians was likely to persuade doubting laymen to support 
their project. The formula was not perfect, of course. The project 
might seem too expensive, or it might threaten important vested 
interests or sacred beliefs. Some other group of technicians might 
testify passionately against it. But observers of politics had long 
recognized that, other things being equal, the political value of 
having a clear sense of direction and honest conviction was 
substantial. 

It was a crucial advantage of the highway engineers in freeway 
disputes that they possessed and believed implicitly in a set of clear 
normative propositions, applicable to the most important of their 
problems and convincing to the vast majority of the people with 
whom they had to deal. The most important of these propositions, 
in their general order of priority, were the following. 

(1) Highway improvements were desirable. Although a satura- 

29 While it was difficult to prove that the state was following a policy of 
paying generous prices, there was widespread agreement among local officials 
and the homeowners involved that the department's awards were higher than 
the properties taken would have brought on the open market. The law 
authorized payment only of “fair" prices, but appraising was not a precise 
skiH. 
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tion point was conceivable, St. Paul was so far from it that one 
could say with confidence that the cost of foregoing new highways 
was almost always higher than the cost of building them. 

(2} The location of highway routes should be determined 
according to engineering criteria, of which by far the most impor¬ 
tant were traffic service and cost. 

(3) The articulate public should never be confused with the 
entire public. The former should be won over to the department’s 
point of view, if possible, but not at the cost of traffic inefficiency, 
excessive expense, or undue delay. 

(4) It was preferable, engineering considerations being equal, 
not to build a highway through a residential neighborhood or very 
far from existing areas of heavy investment, since the highway 
would tend to stabilize existing investment if built near it, while it 
might bring about costly shifts of economic patterns if built else¬ 
where. Engineering considerations were, however, seldom equal. 
Since centers of heavy investment were generally major traffic 
generators, there was seldom any question of building far from 
them. As there were usually no vacant corridors of land near such 
centers, it was sometimes necessary—more candidly, less expensive 
—to go through the residential neighborhoods that surrounded 
them. In such cases, it was reasonable to show the utmost consid¬ 
eration for those inconvenienced: e.g., by landscaping the road as 
attractively as possible, by giving displaced home-owners fair and 
prompt compensation for their property, by allowing them more 
than ample time to find new homes, and by building pedestrian 
overpasses and underpasses at locations chosen by the neighbor¬ 
hood’s own leaders. 

Highway Department engineers later explained that they had 
seen no reason to lament the side-effects of progress. They ad¬ 
mitted that change inevitably hurt some people but maintained 
that great nations had never been built by foregoing progress to 
pamper people. Those hurt by any project should be treated fairly 
and kindly, they explained, but should never be allowed to obstruct 
projects designed to benefit everyone. 

The engineers did not have to worry about the allocation of all 
public resources or the abstract meaning of progress. They had 
only to ask themselves whether highway building was a significant 
contribution to progress, and they responded affirmatively and 
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unhesitatingly. Of all the groups involved in this narrative, the 
engineers were the least susceptible to political pressure. Their 
pride in their techniques permitted them to scoff publicly at irate 
interest groups, and they pointed out that any change in plans to 
satisfy self-interested groups would cost taxpayers and drivers un¬ 
necessary millions of dollars. So long as the owners of property 
along the freeway right-of-way received fair compensation, they 
could only be protesting to safeguard their own convenience or, as 
in the case of the slum speculators, their immoral profits. In the 
first case, the property owners* convenience should not be allowed 
to outweigh the convenience of millions of drivers for years to 
come; in the second, society had no moral obligation to satisfy 
their demands. 

Highway engineers emphasized that traffic and cost data were 
quantitative and impartial. They believed they were able, there¬ 
fore, to prove that they had selected the highway routes without 
favoritism toward any group or interest. The department enjoyed 
an additional advantage, although one it did not boast about— 
traffic and cost data could be compiled without time-consuming 
consulation with the public. Such data were conclusive, while 
public consultation was seldom so. One could never be sure which 
interests had failed to appear at the hearings, nor which might 
appear if a new proposal were made. The only thing one could be 
sure of was that the general public had been inadequately 
represented. 

The Highway Department was not completely unbending, but 
it had to guard itself against the appearance of weakness. So many 
people were going to be inconvenienced by the freeway that the 
first sign of “softness** by department officials would open the 
floodgates. The department had to deal more candidly, however, 
with the governing bodies of the state’s large cities, which had 
their own disinterested engineers. Consequently, the department 
made its concessions only to those interest groups that were 
championed by their own local governments. 

Department officials knew, of course, that the local mayors and 
councilmen were themselves in an embarrassing position. Virtu¬ 
ally any change in plans Intended to appease one set of constit¬ 
uents would antagonize some other set. Local officials had no 
desire to alienate any group, and therefore they tended to deny 
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that they had any voice in freeway planning. When any group 
approached the Highway Department, it received courteous but 
firm treatment. Occasionally, when some group became particu¬ 
larly adamant, the department induced local officials to defend the 
engineers" position. 

To department officials, this method of handling complaints was 
not only the most practical but also the most ethical possible. If 
every pressure group were granted the concessions most desired by 
it, they said, public satisfaction would probably be no greater, 
while public officials would constantly be accused of favoritism. In 
short. Highway Department engineers who reflected on their posi¬ 
tion generally concluded that ethics and engineering, in most 
cases, simply happened to coincide. 

Next in certainty that his position was righteous was George 
Herrold. In some ways he was even more certain than the engi¬ 
neers, but his assurance was less convincing to others. In part, his 
inability to persuade others was due to the situation and his own 
personality. It was also due to the nature of his standards. 

Herrold was fighting what he perceived as a federal-state offer to 
spend $400 million in the Twin Cities area and well over $100 
million in St. Paul alone, in return for nothing but freedom to do 
so in accord with “sound engineering principles/" Had the federal 
and state governments offered the city the same sum of money and 
told the city to spend it “rationally,” the question of whether to 
spend any portion thereof on highways would have been ap¬ 
proached in quite different fashion. As it was, local officials had the 
choice of taking the whole sum for freeways or taking nothing. 
Furthermore, highway congestion was a problem about which 
many voters had strong feelings. 

Herrold had no standards that he could say he always applied to 
highway proposals. Because he also had virtually no resources for 
acquiring statistics to bolster his recommendations, he was gener¬ 
ally limited to examining data made available by others and point¬ 
ing out implications that they had ignored or de-emphasized. 
When he discussed possible repercussions not clearly pointed to by 
Highway Department traffic and cost analyses, he generally had no 
means of proving that they would occur; in many cases highway 
officials denied that they would. When highway officials admitted 
that certain repercussions would occur, Herrold had no general 
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standards to cite in support of his judgment about their impor¬ 
tance. He could only assert his opinion and let the engineers assert 
theirs. Without some invocation of general standards, the public 
could not understand the dispute. 

The Highway Department could set plausible specific standards 
for the amount of traffic service needed to justify each unit of 
expenditure. Herrold, on the other hand, wanted to bring in any 
other values whenever he believed they were important. Although 
he recognized that his beliefs did not add up to a tight theoretical 
system and that some critics thought his policy views stemmed 
from nostalgia for the horse-and-buggy age, his conviction did not 
'waver. The components of decency, he felt, did not change over¬ 
night; they did not have to be systematized to acquire validity; and 
technical computations should not be allowed to obscure them. 
An engineer himself by training, Herrold was not awed by engi¬ 
neers or engineering competence. The automobile was merely a 
gadget of convenience, he believed, and tens of thousands of 
people should not be put out of their homes simply to save drivers 
minutes and pennies. His experience told him that many sets of 
road improvements in the past had been treated as "'final 
solutions”—and that each had brought more unpleasant and costly 
congestion to the city. The whole approach, he thought, was a 
cruel distortion of the meaning of progress. 

Herrold’s standards could not be analyzed as a "system,” but he 
believed in them and insisted that he was more capable of ex¬ 
pressing the public interest than were local politicians. In pursuit 
of his mission, he rather disdained political caution. To his suc¬ 
cessors, however, Herrold’s career proved that "those who speak 
too frequently and dogmatically, and who ignore the requirements 
of political prudence, cannot accomplish anything as planners.” 

C. David Loeks lacked Herrold’s generalized sense of righteous¬ 
ness. There appeared to be three major reasons why this was so. 
First, Loeks felt a need to justify his recommendations in terms of 
systematic and well-articulated normative theories, but his pro¬ 
fession had not made much progress in developing such theories 
since Herrold’s day. Second, Loeks’ standards of empirical theory 
and research required to support strong policy views were as high 
as those of the engineers, but his financial and manpower resources 
were hardly less limited than Herrold’s had been. And third. 
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Loeks felt a more compelling obligation than Herrold had to nur¬ 
ture the planning function's store of good will in the community. 
Each of these factors tended to sap Loeks' sense of conviction on 
most issues. 

Loeks fully appreciated the paradox that although his profession 
enjoined him to plan comprehensively, it did not provide him with 
a comprehensive set of criteria for making value choices. He 
attributed the lack of systematic planning theory to the diffuseness 
of planning objectives. This was not very helpful, however. He 
understood that he needed such criteria before he could success¬ 
fully argue against specialists' recommendations in their own 
fields. It was necessary to present alternatives and demonstrate 
their superiority, not merely to argue abstractly that many values 
should be considered. Yet Loeks had scarcely more resources than 
Herrold had had for conceiving independent alternatives. His 
standards of theory and research prevented him from taking his 
own capacities seriously in this area. One might add that the 
whole planning profession seemed to have been similarly inhib¬ 
ited in developing a distinct viewpoint on highway matters. It 
Tather tended to accept the basic highway engineering viewpoint 
and to argue, if at all, about occasional and highly marginal 
(though important to the individuals affected by them) design 
details. 

The depression controversy may be taken as illustrative. Loeks 
felt that the Highway Department's original proposal to elevate 
part of the freeway in the Negro neighborhood was a rather clear- 
cut instance of insensitivity to social values. It aroused him to op¬ 
position more than any other issue involving the freeways that 
arose during his tenure as St. Paul planning director. To the 
Highway Department the issue of elevation or depression was 
extremely marginal, however. More to the point, it was marginal 
from the standpoint of land-use planning: that is, in the context of 
the overall impact on land use of the whole St. Paul freeway 
program. 

Loeks did not consider himself obligated to assert jurisdiction 
over subjects simply because their significance for planning objec¬ 
tives was great. He did feel obligated, however, to tell the unvar¬ 
nished truth when his opinion was asked and to mention courte¬ 
ously to the officials directly responsible when it occurred to him 
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that obvious injustice was likely to flow from one of their projects. 
Loeks tried to keep his unsolicited references to injustice at the 
level of quiet suggestion. He said that he believed his capacity to 
do good would increase proportionately with his willingness to let 
others get the credit. This was reasonable, but it was also true that 
Loeks had no theoretical basis for arguing with officials who might 
maintain that the obvious injustices to which he called attention 
were unavoidable. If he were to decide impressionistically that 
some injustice was avoidable—that the expense of avoiding it was 
justifiable—he had no professional standard to help him in deter¬ 
mining what his political obligations were. Thus, even on the 
fairly simple issue of depression, the Planning Board qualified its 
recommendation by noting that it might not be feasible in engi¬ 
neering (a euphemism for “economic") terms. 

This is not to say that Loeks or the staff he was gradually build¬ 
ing up lacked ideas about how cities should be laid out. Their 
profession did provide them with such ideas, but not with stand¬ 
ards for determining when and how to strive for their effectuation. 
Planners recognized that many important aspects of life had no 
price because they could not be bought or sold. They seemed to 
have made little progress, however, in defining these aspects, dis¬ 
covering how they were affected in specific situations, or evaluat¬ 
ing their importance. Consequently, planners in St. Paul were 
more or less forced to accept on faith the Highway Department's 
assumption that other effects of the freeway besides those involv¬ 
ing traffic would somehow “balance off" or prove beneficial on 
balance. Lacking conviction that another plausible viewpoint was 
available, they accepted the engineering point of view—except on 
a few matters of detail—as their own. 

It was possible, of course, to contend that planners and highway 
engineers independently agreed on all except matters of detail. 
Loeks himself believed that he had brought a distinct point of 
view to the discussions of detail in which he had engaged. He also 
thought that he had probably had some influence on the highway 
engineers' thinking. He pointed out that one does not leave a pub¬ 
lic record—may not even leave a record in men's minds—when he 
exercises influence by subtle and continuous suggestion. Perhaps 
Loeks had served the cause of comprehensiveness better than a 
case writer could know. 
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A Land-Use Plan 
for St. Paul* 


Introduction 

A fundamental instrument in comprehensive city planning has 
long been the land-use plan. It does not present a detailed pro¬ 
gram for curing civic ills, but it suggests the goals toward which 
public planning policy should be directed. It does not deal with 
all civic problems, but emphasizes those that can be resolved most 
directly by regulation of the uses of land and the dimensions of 
structures built upon it A land-use plan, therefore, does not indi¬ 
cate where each school, park, street, factory, and shopping center 
should be located, but rather states principles of desirable spatial 
relationships between them. A land-use plan's most general con¬ 
clusions are supposedly expressed on the land-use plan map, which 
shows the use or uses that should be permitted on each parcel of 
land In the city. Planners believe that the more detailed con¬ 
clusions should be applied by those who plan specific public 
projects and who approve plans for private construction within 
the city. Furthermore, for the plan to be fully effective, private 
developers must use it as a guide in those phases of their own proj¬ 
ect planning that are beyond the reach of public regulation. 

It has long been orthodox planning doctrine that no other 
phase of city planning can be successful unless the basic land-use 
pattern is satisfactory. Consequently, city planners have tradition- 

*A shortened version of this chapter appeared as A Land-Use Plan for 
St P«4 ICP Case Series, No. 90 (Bobbs-Merrill, 1965), copyright © 1065 by 
the Inter-University Case Program, Inc.; reprinted with permission. 
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ally made the preparation of a land-use plan an early step in the 
development of any comprehensive plan for a city. Ultimately, of 
course, land-use regulation affects every aspect of life in a 
community, and the effect of any land use on its surroundings 
differs from that of every other. The completely comprehensive 
land-use plan would therefore have to deal exhaustively with the 
use of each parcel of land in the planning area. As the formulation 
of such a plan would be an impossibly difficult task, planners have 
always had to simplify. Their first and most important method of 
simplification has been to divide all land uses into a very few cate¬ 
gories. The establishment of categories, in turn, has involved 
assumptions about the most important objects of land-use regu¬ 
lation. 

The general categories of land use now commonly employed by 
city planners, and which were employed by St. Paul's planners, 
were chosen in response to conceptions of importance—from a 
legal rather than a planning point of view—which prevailed in the 
courts four and five decades ago. During this period the first im¬ 
portant technique of modem land-use regulation, zoning, was 
striving for legal respectability in the United States. In order to 
win court approval of zoning ordinances, planners tailored their 
principles to fit the prevalent legal doctrines of their day. English 
and American courts had long permitted public action under the 
common law of Nuisance to prevent one property owner from 
harming the market value of another's property. Accordingly, zon¬ 
ing was defended as a way of preventing mixtures of land use that 
would harm market values. 1 

The planning doctrines of several decades ago, which are still 
reflected in St. Paul's zoning code—originally enacted in 1922—had 
it that land uses could be ranked according to their effect on each 

1 The two best brief and general sources on the history of zoning and the 
development of judicial attitudes toward it are the following: John Delafons, 
Land-Use Controls in the United States (Cambridge: Joint Center for Urban 
Studies of the Massachusetts Institute of Technology and Harvard University, 
1962), pp. 17-60; and Robert Walker, The Planning Function in Urban 
Government, 2nd ed. (Chicago: University of Chicago Press, 1950), pp. 50-89. 

In addition, excerpts from leading court decisions on zoning, along with 
some history and analysis, are offered by Charles M. Haar, Land-Use Plan¬ 
ning: A Casebook on the Use, Misuse, and Re-use of Urban Land (Boston: 
Little, Brown and Company, 1959), pp. 147-346. 
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other’s values. It was thought that those uses high in rank could 
not harm the market values of those low in rank. Thus, the early 
zoning ordinances prohibited 'lower” uses from locating in dis¬ 
tricts reserved for “higher” uses, but not vice-versa. Consequently, 
cities like St. Paul have had many residential structures in districts 
zoned commercial, and residential and commercial structures in 
districts zoned industrial. 

The system’s descending order of rank generally ran as follows: 
single-family residential, two-family residential, walk-up apart¬ 
ment residential, high rise apartment residential, commercial 
(retail and office), light industrial, and heavy industrial. Needless 
to say, infinite subdivision of these categories was possible. Perhaps 
the most common form of additional subdivision involved single¬ 
family homes. It was demonstrable, for instance, that the construc¬ 
tion of inexpensive homes on small lots could harm the market¬ 
ability of expensive homes on larger lots nearby. It was also clear 
that racial and ethnic mixing could harm market values. 2 

Certain land uses did not easily fit within the ranking system on 
the basis of their nuisance qualities. The most important of these 
were categorized public and semipublic land uses. These were dis¬ 
tinguished by being (1) intended to serve those on the ranking 
scale, and (2) both nonresidential and nonprofit in character. 
They were distinguished from each other by their ownership. 
Planners were never able to declare that all uses within either 
category had a similar effect on surrounding land values. They 
therefore treated subcategories within each—streets and alleys, 
schools, parks and playgrounds, churches—separately. Probably in 
order to avoid unmanageable complexity, they tended to ignore 
the effects of other land uses on the values of public and semipub¬ 
lic property. 

More recently, planners have come to reject notions of rank 
among uses. The newer fashion has been to emphasize that every 

2 Tbc Supreme Court declared zoning to achieve racial segregation un¬ 
constitutional in 1917 (Buchanan v. War ley, 245 U.S. 60). As late as the 
1 94 os » however, federal home loan authorities expressly encouraged racial 
and ethnic neighborhood segregation as a way of securing their loans. For a 
brief account of federal practices in this period, and the no more than grad¬ 
ual change since, see Charles Abrams, “The Housing Order and Its Limits," 
Commentary , XXXV, No. 1 (January 1963), 10-14. 
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land-use type can in some circumstances harm the value of prop¬ 
erty in every other use-type. Planners have recognized that even 
the traditional pariah, heavy industry, serves indispensable func¬ 
tions and has special needs that are difficult to satisfy in 
neighborhoods interspersed with homes, schools, and stores. They 
have therefore come to the view that the objective of land-use 
planning should not be to protect “higher 0 uses from “lower,” but 
rather to protect all uses from each other by suitable segregation. 

Two important issues have emerged: (1) do the traditional 
categories provide proper criteria for the segregation of land uses? 
and (2) how well are city planners equipped to indicate which 
kinds of land-use patterns are desirable? In recent decades the 
courts have liberalized their interpretations of “value” and 
“harm” beyond the monetary. Consequently, it has become 
permissible, even de rigueur, for planners to say that the ultimate 
objectives of their work involve social welfare. Thus, St. Paul's 
planners wrote in various sections of the land-use plan to be con¬ 
sidered below that good plans “must promote the common good,” 
that planning “can assure that the entire city will become a better 
place in which to live,” and that “land use policy should not only 
concern itself with the efficient functioning of a city, but also 
[with] its appearance and liveability.” 8 

This narrative focuses upon the extent to which the planners of 
St. Paul gave practical evidence of having cast off the market bias 
of early land-use planners. This is far easier said than done. Cri¬ 
teria of social desirability cannot be defined objectively or noncon- 
troversially. There are mighty pressures on planners to avoid the 
question of “proper” objectives for social policy and to emphasize 
instead the social benefits that flow from protecting market values. 
Full discussion of any plan, therefore, requires some consideration 
of the subjects on which it is silent as well as those on which it 
lavishes attention. 

3 These and all other quotations from the St. Paul Land Use Plan in this 
book are from the published plan report, entitled St. Paul's Preliminary Land 
Use Plan (City Planning Board of St. Paul: Community Plan Report Number 
8, July 1959). Unless otherwise indicated, all passages quoted appeared in 
substantially identical form in the first draft of the plan submitted by Carl 
Dale to his superiors in December 1958. 
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The Decision to Plan 

No politician, city official, or influential group of private citi¬ 
zens in 5 t. Paul ever asked the City Planning Board for a land-use 
plan. The plan whose evolution we shall examine came to be writ¬ 
ten because the Housing Acts of 1949 and 1954 required each city 
desiring aid for urban renewal and public housing to produce a 
comprehensive city plan. Specific urban renewal proposals invari¬ 
ably stirred controversy in St. Paul, but the abstract ideas of urban 
renewal and federal aid were popular. At least no organized 
groups in the city opposed them. It was taken for granted, there¬ 
fore, that eventually the city would comply with the requirement. 

Few communities anywhere in the nation produced comprehen¬ 
sive plans between 1949 and 1954. Consequently, the 1954 Act 
provided that, in future, federal assistance for urban renewal 
projects would be granted only to communities that had adopted, 
and had had certified by the Housing and Home Finance Adminis¬ 
trator, “workable programs for community improvement.” Each 
community’s “workable program” was to demonstrate that steady 
progress was being made toward completion of a comprehensive 
city plan; adequate codes and ordinances; neighborhood analyses; 
plans for urban renewal project financing, for administrative or¬ 
ganization, and for relocating displaced families; and citizen par¬ 
ticipation. With respect to the comprehensive plan, each locality’s 
“workable program” was to describe the progress being made to¬ 
ward completing it, the extent to which it was being used as a 
guide to the locality’s development programs (most particularly, 
its urban renewal and public housing programs), and the staff, 
funds, and current work program of the planning agency. The 
comprehensive plan itself was to include at least four general ele¬ 
ments and two detailed regulatory ordinances. The general 
elements were to be: 

(1) a land-use plan, showing the location and extent of land to 
be used for residential, commercial, industrial, and public pur¬ 
poses; 

(2) a thoroughfare plan, indicating the system of existing and 
proposed limited-access, primary, and secondary thoroughfares; 

(3) a community facilities plan, showing the proposed distribu- 
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tion of schools, parks, playgrounds and other public facilities; 
and 

(4) a public improvements program, identifying the specific 
public works required to implement the first three plan elements, 
and recommending priorities for their execution. 

The regulatory ordinances were to be: 

(1) a zoning ordinance, designed to set precise legal constraints 
on the uses of land and the locations, heights, and land coverages 
of buildings in the community; and 

(2) a subdivision ordinance, providing for planning agency 
review of proposed subdivisions of undeveloped plots of land to 
insure conformance to the general plan, adequate lot sizes, appro¬ 
priate street grades and widths, provision of adequate street and 
utility improvements, and the establishment of proper official 
records. 4 

It was to be expected that the six elements of the comprehensive 
plan would be prepared in roughly the order of the above listing, 
and that the general land-use plan would provide the overall 
assumptions on which the other plan elements would rest. The 
Housing and Home Finance Administrator had no thought (nor 
did he have any mandate from Congress) of reviewing “workable 
programs” or comprehensive plans for substantive policy content, 
or of retarding urban renewal activity while full-scale comprehen¬ 
sive plans were being developed. The only immediate objects of 
the “workable program” requirement were to force local commu¬ 
nities to organize their ideas with respect to physical development, 
to take stock of their planning operations, and to put firm prom¬ 
ises concerning the levels of their future efforts on the record. 

A gradual expansion of city planning activity had begun in St. 
Paul shortly after passage of the Housing Act of 1949. By 1954 the 
City Planning Board's budget had tripled—from 112,780 in 1950 

4 Advisory Commission on Intergovernmental Relations, Governmental 
Structure, Organization, and Planning in Metropolitan Areas, committee 
print, U.S. House of Representatives, Committee on Government Operations 
(Washington: U.S. Government Printing Office, July 1961), pp. 79, 80. See 
also Advisory Commission on Intergovernmental Relations, Impact of Federal 
Urban Development Programs on Local Government Organization and Plan¬ 
ning (Washington: U.S. Government Printing Office, January 1964), pp. 17, 
68-70, and bibliography on p. 70. 
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to $37,872 in 1954—and its staff included four professional plan¬ 
ners, as compared with two in 1950. However, zoning administra¬ 
tion, one-shot reports on issues of interest to the City Council, and 
public relations dominated the staff’s energies. Not until the 
beginning of 1955 was a man assigned to work full time on re¬ 
search preparatory to long-range planning. That man was Rodney 
Engelen, who joined the planning staff in January 1955, only 
eighteen months after leaving planning school. Although En- 
gelen’s work was considered a prelude to work on a comprehensive 
plan, C. David Loeks, the Planning Director, maintained that his 
staff was still too small to undertake comprehensive planning. The 
“workable program’’ submitted to the Housing and Home Fi¬ 
nance Administrator in March 1956 stated only that the develop- 
ment of a community plan was a goal. “It is well recognized,” the 
report said, “that not enough resources are yet being applied to 
the planning of the city.” It went on, however, to contend that: 
"As a continuing policy the budget for planning is being gradually 
increased to bring it up to generally accepted national standards. 
The city will continue to push its planning program forward until 
it has developed all the major elements of a community plan and, 
in order to meet changing conditions, will provide the means for 
their continuous review and revision.” 5 
Even as this was being written, however, Loeks fully realized 
that it would not satisfy the Housing and Home Finance Adminis¬ 
trator for long. His strategy was to exploit the fact that the St. Paul 
Housing and Redevelopment Authority would bear the brunt of 
any federal pressure to demonstrate continuous progress on the 
comprehensive plan. The Authority was responsible for the de¬ 
tailed planning and execution of urban renewal projects in St. 
Paul, and it was the local body that dealt with the Housing and 
Home Finance Agency. In addition, it had independent taxing 
powers that were more than ample. The one-mill property tax 
that its enabling legislation permitted it to levy for planning and 
internal administration was worth almost $250,000 annually, but 
the Authority had seldom found it necessary to levy more than 
half that amount. The mam body of the city government, on the 


5 City Planning Board of St. Paul, New Life in St. Paul (St. Paul- 
Planning Board, March 1956), p. 13. 
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other hand, was forced to pinch pennies mercilessly to stay under 
its chartered spending ceiling. 

The Housing Authority might have produced its own plan, be¬ 
cause its enabling legislation provided that “when a comprehen¬ 
sive or general community plan is not available by the planning 
agency, [the Housing and Redevelopment Authority can] make 
or cause to be made such plans as a guide in the more detailed 
planning of housing and redevelopment areas.” The Authority 
preferred, however, not to do so. The federal regulations assumed 
that where possible comprehensive plan preparation would lie 
within the jurisdiction of the local planning agency and, in any 
event, the Authority had no desire to compete with an agency that 
was potentially its closest ally. It was receptive, therefore, when 
Mayor Dillon, at Loeks’ urging, asked it to help finance develop¬ 
ment of the comprehensive plan by the Planning Board. The two 
agencies approved a contract in January 1957 providing that for 
$80,000 the Planning Board would develop the four general ele¬ 
ments of the comprehensive plan called for by Housing Act. Loeks 
promised to complete the work within two years from July 1, 
1957, and, simultaneously, to prepare drafts of a new zoning 
ordinance and a new subdivision control ordinance using funds 
included in the Planning Board's regular budget. The contract 
with the Housing Authority, however, did not require that the 
Planning Board produce these ordinance drafts. 

Before proceeding with work on the comprehensive plan, Loeks 
was compelled to settle some questions of strategy. The first was 
whether to prepare an economic base study and a study of the cen¬ 
tral business district in conjunction with the plan reports. Prepa¬ 
ration of an economic base study was clearly justified in terms of 
planning doctrine. Although the Housing Act did not specify that 
comprehensive plans should include base studies, many planners 
believed that wise planning was impossible without reliable infor¬ 
mation about market forces. Loeks therefore decided to prepare 
such a study as part of the total work program. 

The second, whether to do a study of the central business dis¬ 
trict, had political implications. A committee representing certain 
factions in the downtown business community had employed the 
nationally prominent consulting firm of Victor Gruen Associates 
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to prepare a central area plan. The businessmen asked Locks to 
furnish the consultant data. Locks decided, however, that if he 
were going to gather the data in the first place, he might as well 
get a published report out of it and, consequently, public credit 
for the work. He also felt certain that no plan sponsored by the 
faction that employed the consultant could ever win the support 
of the entire downtown business community. 

Loeks was also faced with questions of priorities and liming in 
work on the various studies and reports proposed. He believed 
that it would be particularly desirable for a central point of view 
to permeate the whole plan. If the parts were written separately, 
only the last could embrace an overall perspective.® Some plan¬ 
ners admitted the logic in Locks’ approach, but disagreed with its 
feasibility. They believed that each study and plan tended to 
develop at a different rate of speed and that an overall point of 
view would be more likely to evolve if a sequence of steps could be 
designed, with all participants working together on one or two 
steps at a time. One planner employed by Loeks explained later, 
perhaps with the wisdom of hindsight, that the sequent e of work 
should have been: (i) economic base and existing land use stud 
ies, (2) preparation of a land-use plan and zoning ordinance, 
(3) development of goal-setting plans in addition to land use, 
and (4) development of a detailed public improvements plan. In 
the spring of 1957 Loeks decided, however, that, work should 
proceed simultaneously on the first three parts of the comprehen 
sive plan (land use, community facilities, and thoroughfares), the 
economic base study, and the study of the central business district. 

With the Housing Authority contract in hand, Loeks had to 
build a comprehensive planning staff almost from scratch during 
1957 - Rodney Engelen had moved to the Housing Authority in 
June 1956 to become that agency’s assistant director for planning 
and development. In this position he continued to work with the 
p aiming staff on all of its reports that appeared up to the end of 
oek s tenure as planning director in January 1958. None of these 


and^nriln' 6 pr ° b t ! ems 11131 have been “used by piecemeal plan preparation 
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reports represented original research or planning by the planning 
staff. Engelen was not available to direct the work on the compre¬ 
hensive plan itself. 

In June 1957 Loeks hired the first of the new staff members. He 
was Carl Dale, who had worked in Duluth, Minnesota, since his 
graduation from planning school two years earlier. During Dale's 
tenure in Duluth, a land-use plan had been prepared by the well- 
known consultant, Harland Bartholomew. Loeks knew that a 
land-use plan was customarily the first phase in comprehensive 
planning and believed that Dale's participation in Bartholomew's 
work qualified him well for the task of preparing one for St. Paul. 
He recruited three additional planners for the permanent staff of 
the Planning Bureau during the summer of 1957. He also hired a 
student for the summer to collect data for the report on the cen¬ 
tral business district and a recent planning school graduate for five 
months' work on the economic base study. 

Loeks expected to have an ample budget. The Planning Bu¬ 
reau's budget increased from $56,024 in 1956 to $82,171 in 1957- 
In 1958 he would be able to spend $115,554, including more than 
$45,000 from the Housing Authority. 

Formulating a Strategy 

Dale’s superiors gave him considerable freedom in planning and 
carrying out work on the land-use plan. It was understood, how¬ 
ever, that he would keep C. Allan Blomquist, a senior planner on 
the staff, constantly informed of his progress, and that Blomquist 
in turn would converse frequently with Haluk Tarhan, head of 
the comprehensive planning section. In practice, the staff was 
small enough so that Dale and Tarhan also had frequent informal 
contact. Dale resolved to try to complete the first draft within a 
year, if possible; then, if all went well, the plan might be pub¬ 
lished before the end of 1958. Such a schedule seemed necessary if 
the other three parts of the comprehensive plan were to be pub¬ 
lished by June 1959 in accordance with Loeks' promise. 

So far as Dale knew, there were no how-to-do-it books on land- 
use planning. The literature of planning included many volumes 
dealing with specific aspects of land-use plan preparation. These 
books were valuable and included discussion and criticism of plan¬ 
ning methods, but none contained a step-by-step formula for the 
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preparation of a complete plan nor any criteria of a “good” plan. 
He found that the few authors who had a clear conception of a 
“good” plan were interested almost exclusively in real estate or 
market values. 

Dale found that most land-use plans that had been prepared in 
other cities seemed to have some common characteristics. Virtually 
all consultants and most planning commission staff members 
geared their work to the funds available. Dale believed that he 
could have written some of the plans he examined in no more 
than two or three weeks. Even the better plans generally offered 
only an inventory of facts about existing land use, and then a map 
showing land use for some future time. Those who prepared the 
plans had seldom bothered to discuss their methods or to tell how 
they had proceeded from inventory to proposal; none had done so 
in detail or self-critically. The plans that Dale considered most com¬ 
prehensive, however, did tend to contain the same kinds of 
inventory and projection materials. The authors of these plans, 
perhaps because they read the same books and copied from each 
other, had probed for similar categories of information. Dale de¬ 
cided to follow the pattern of those plans that were in agreement. 
Where they disagreed, he would be compelled to select among the 
differing approaches. In cases of doubt, he would draw on his own 
experience, which was greatly influenced by Harland Bartholo¬ 
mew’s work in Duluth. It seemed reasonable to depend upon that 
experience because Bartholomew had long been recognized as one 
of the leading land-use planning consultants in the United States. 

Dale believed that the broad objectives of land-use planning in 
St. Paul would not differ significantly from those of Duluth. 
Therefore, he did not dwell on the theoretical problem of how to 
work out a research program that would produce the facts about 
land use most relevant to the accomplishment of the city’s goals. 
Instead, he assumed that it was possible to select the relevant facts 
without clearly articulating the problems and goals involved. At 
no time did he ever set forth a list of the problems on which he 
hoped to shed light. He felt that there would be time to articulate 
the plan’s objectives after a survey of the facts had uncovered St. 
Paul s important land-use problems. He believed his reasoning was 
plausible, but it depended on three assumptions: (i) that land- 
use planning faced similar problems in most cities; (2) that 
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other planners had discovered the types of facts most relevant to 
these problems; and (3) that they or Dale had some adequate 
means of determining the existence and importance of a “prob¬ 
lem.” Dale instinctively believed that these were reasonable 
assumptions, but he had neither the time nor the inclination to 
analyze them seriously. 

One of the books that Dale found most useful, especially with 
respect to methods of fact gathering and prediction, was a vol¬ 
ume written by F. Stuart Chapin. 7 Although he believed that 
Chapin's book was too academic for easy application, it was pro¬ 
found and had been written with planners in mind. One of Dale's 
colleagues had taken courses with Chapin in planning school and 
had been greatly impressed by him. The book had been very fa¬ 
vorably reviewed. Chapin frankly and fully discussed the poverty 
of most existing forecasting techniques, but he was of little help on 
the problems of compensating for faulty projections and in the 
difficulties of moving from diagnosis to prescription. None of the 
methods discussed by Chapin dealt with forecasting the conse¬ 
quences of specific proposals. Dale believed that Chapin's methods 
would work well on the metropolitan level, but that his tech¬ 
niques were of less value in land-use planning for a city that was 
only a part of an urban complex. In its field, however, Chapin's 
book had no competitors, and Dale concluded that he had no 
alternative but to rely heavily on the volume. As a matter of strat¬ 
egy, it was important to use forecasting techniques developed by 
recognized experts. If parts of the plan should become law and 
were challenged in court, the legal argument would likely revolve 
around whether the planners had been arbitrary. The use of 
methods approved by reputable planning authorities seemed to 
provide the best defense against such a charge. 

Preparing a Land-Use Inventory 

To implement his work program. Dale prepared a two-part 
land-use inventory; one part dealing with land use and the other 
with market trends. He himself would do the work of the first part; 
for the second, he expected to use data that his colleagues on the 
economic base study would collect. 

7 F. Stuart Chapin, Urban Land Use Planning (New York: Harper and 
Bros., 1957). 
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He found most of the data for his land-use inventory in the files 
of various city offices, the office of the Ramsey County Assessor, 
and in fire insurance atlases. The Planning Board staff in previous 
years had mapped the city on 200-foot scale base maps (i.e., one 
inch on the map equalled 200 feet), showing the use and size of 
every lot in the city. Maps were now drawn on a i,ooo-foot scale to 
permit greater perspective. Census data for each block in St. Paul 
were superimposed on the maps, showing types of structure, popu¬ 
lation density, number of dwelling units by type, number of 
dilapidated dwelling units, and similar information. The total 
amount of land in each category of land use, the net land per 
dwelling unit for each type of residential structure (single-family, 
two-family, three- or four-family, and multi family), the average 
number of dwelling units per net residential acre (for the city as a 
whole), and the average number of dwelling units per gross acre, 
were all computed by measuring the length of lines on existing 
maps. The tens of thousands of measurements on which the maps 
were based were available, but the staff time required to add them 
up was judged to outweigh the added precision that would be 
achieved. 

Dale drove up and down every street in St. Paul, to get the 
feel” of each street and neighborhood, to note extraordinary fea- 
tures not shown on base maps, and to discover changes that had 
occurred since the maps had been drawn. He computed past trends 
in population, land development, building construction, and 
rezoning from federal census materials and from data in the city 
government files. His draftsmen superimposed maps of the local 
water, sewer, and street systems on the base maps. He ascertained 
the reasons for inadequate service in some parts of St. Paul from 
city officials directly concerned. He studied the current zoning map 
carefully and tried to evaluate it according to the recent pro¬ 
fessional literature on zoning. He also asked experienced city offi¬ 
cials why private developers had ignored certain lands in St Paul. 
According to them, the reasons were varied: some lands were 
subject to flooding; others were not served by water, sewers, or 
streets; some had poor drainage or severe topography; others were 
platted irregularly; others adjoined railroad lines. Dale made no 
attempt to suggest solutions to these problems, but he listed them 
in the plan as worthy of more detailed study. 
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In compiling his data. Dale was aware of the need for a study of 
social conditions and public attitudes in St. Paul, but he made no 
formal attempt to carry out such a study. For one thing, there was 
no evidence that other land-use planners had ever done it. Aside 
from the racial and ethnic composition of the population, which 
the federal census recorded, very little dependable data on social 
groups or intergroup relations existed. Dale realized that a great 
deal might be gained from knowledge about the aspirations and 
concerns of St. Paul citizens, but he had no idea about how to seek 
this information, even if adequate time were available. Further¬ 
more, he reasoned, no one knew what to ask in opinion surveys. 
They were too expensive, and planners disagreed over how much 
importance should be attributed to glib opinions. It was well 
known that public opinion at any moment was a poor predictor of 
its own future character. Not even the most optimistic planner 
thought that the general public could be induced to inform itself 
about comprehensive planning alternatives or to evaluate them 
carefully. Dale agreed with what he considered a prevalent atti¬ 
tude among planners, that they and politicians should lead the 
people, not merely follow uninformed majority whims. If public 
opinion were permitted to dictate policy decisions, there could be 
neither rational planning nor informed government. The proper 
places for the people to exercise their judgment were the market¬ 
place and the voting booth. 

On the basis of similar reasoning. Dale never seriously consid¬ 
ered the need to consult with organized groups in St. Paul. 
Herbert Wieland, who replaced Loeks as Planning Bureau Direc¬ 
tor in January 1958, believed that city planners should only 
consult with organized groups for the purpose of obtaining 
information and sampling neighborhood sentiments. Planners 
generally maintained that organized groups represented only a 
part of the community, while the purpose of general planning was 
to determine goals for the entire community. They acknowledged 
that specialists in the municipal administration might be com¬ 
pelled to work with such organized groups, but this was unfortu¬ 
nate. In any event, planners should avoid interest group politics. 

The land-use inventory, therefore, was no more than a compila¬ 
tion of available data about the physical aspects of St. Paul. It 
dealt neither with social problems nor community opinion. It was 
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not intended to illuminate specific problems. Finally, while Dale 
believed that the purpose of the general planning was goal deter¬ 
mination, no procedures were designed for ascertaining commu¬ 
nity values. 8 


Interpreting the Facts 

Dale believed that simple presentation of the facts was not 
enough if his inventory was to have any influence. Interpretation 
was a necessary part of land-use planning. What, for example, were 
St. Paul’s foreseeable future problems and needs? What contingen- 
cies might arise? What might happen if the city should do 
nothing? What could the city do to alter its prospects? In his 
analysis Dale eschewed social problems per se, as he had in his 
inventory. He realized that most physical land-use problems in¬ 
volved nonmonetary as well as monetary values, but he chose to 
concentrate on only those nonmonetary or “social” problems that 
he believed were associated in the public mind with good business 
and progress. Therefore, although he considered the metropolitan 
area's expected population growth at length, he did not consider 
racial segregation or the migration of nonwhites into St. Paul. He 
estimated the rising demand for new housing, but not the ex¬ 
pected shortages of housing for low-income groups. 

Dale did not believe that he was defaulting. None of the land- 
use plans he had examined had dealt extensively with difficult so¬ 
cial issues, and he had heard other planners discuss approvingly 
the principle that “planning is more important than any plan.” 
On the surface this principle suggested that a planner pursuing 
specific planning goals should never neglect the need for a long- 
range strategy to improve the good name of planning in his city. 
In application, it inevitably meant more, for there were no reli- 
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able means of predicting what strategies would be most successful 
in the long run. Caution, therefore, might lead the planner to 
shape specific goals according to the immediate tactical needs of 
the planning agency. These practical needs, in turn, depending on 
how they were perceived, were likely to dictate a deliberate 
avoidance of “problems” for which technical or noncontroversial 
solutions were not available. 0 

The “problem” that seemed to concern most St. Paul civic lead¬ 
ers was the attraction of business investment to downtown. They 
believed that of the groups that the city might deliberately attract, 
only employers would pay more in taxes than they would require 
in public services. “Boosterism” had never been a major force in 
St. Paul. For decades the city's business and political leaders had 
accepted economic stagnation as normal and rather pleasant, even 
aristocratic. Only in recent years had opportunities for federal aid 
and fears of rising taxes roused them from this complacency. Some 
of these leaders by 1957 feared that traffic congestion, housing 
obsolescence, and technological unemployment would ruin the 
city financially if new investment should fail to produce enough 
jobs and if federal aid opportunities were lost. One of St. Paul's 
most important assets, they believed, was its low property-tax rate. 
No community in the Twin Cities Metropolitan Area could boast 
of a lower one. But they also realized that St. Paul had many miles 
of poorly paved streets, inadequate water and sewer systems, out¬ 
dated school facilities, understaffed and undersupplied fire and 
police departments, and similar municipal faults. Costs of services 
were constantly rising. The only way to hold the tax line while 
maintaining or improving the level of service was to attract indus¬ 
try. Moreover, this appeared to be the best means of avoiding 
technological unemployment in an era of automation and expand¬ 
ing population. With luck, new industry might even provide new 
markets for existing businesses. 

From available literature Dale informed himself about the 
criteria that businessmen allegedly used when seeking sites for new 

0 Bale commented: “We did consider the social problems and we were 
quite aware of their importance. These problems have been with us for well 
over 2,000 years and planners are not going to solve them with a land-use 
plan. In fact, it would be foolish to 'shoot for the moon’ only to fall and 
break your neck.” 
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structures. He examined the vacant land in St. Paul with an eye to 
industrial potential, but he made no attempt to evaluate the desire 
to attract industry. He knew that all efforts to prove that industry 
would improve the city’s tax position had so far failed. Industries 
employed and often released from employment low-income work¬ 
ers who apparently consumed more services than they paid for 
directly. The combined balance of taxes paid by employers and 
employees, and the services consumed by both, had to date defied 
computation anywhere. Furthermore, even if such a balance 
might have been calculated for specific industries already located 
in St. Paul, no dependable projections could be estimated for all 
industries that might conceivably locate in the city. 

Dale realized that tens of millions of dollars would be required 
to prepare some of St. Paul’s most suitable industrial sites for use, 
and he knew that these locations were not at present really needed 
by industry. If improved at public expense, they would compete 
with industrial locations already prepared in suburban areas and 
in Minneapolis. The money spent to develop the land might not 
be recovered for many decades and perhaps could be applied to 
better uses. 

If the financial balance defied Dale’s expertness, the social bal¬ 
ance seemed too complicated even to think about. For example, if 
a labor shortage attracted low-income earners to the city, it pre¬ 
sumably was good that they would buy goods, pay taxes, increase 
the city s attractiveness to certain industries, and enable the city to 
boast bustling growth statistics. On the other hand, it was unfortu- 
nate that they would consume city services, add to the burdens of 
social service agencies, lower the level of intellectual attainment in 
the public schools, increase juvenile delinquency, and perhaps 
increase racial tensions. 

Dale did not dwell on dilemmas such as these. He felt confident 
that his superiors did not expect him to question the desirability 
of worldly success for a city. American planners, unlike many of 
their European counterparts, almost never did so. It was taken for 
granted by St. Paul’s planners that their position was far too weak 
for them even to consider embarking on such a controversial 
course.^ The issue was so academic that, so far as Dale could later 
recall, It never even came up over coffee or cocktails. 
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The form of the analysis was affected also by the dictum that 
politicians expected planners to know answers and to issue calls to 
action. According to this dictum, plan reports must have simple, 
straightforward, consistent themes; apathy was generally rife 
enough without a planner paralyzing the public will to act by 
emphasizing uncertainty. If civic leaders pressed for action on cer¬ 
tain problems, with no one in opposition, then the planner should 
not issue public warnings unless he was sure that some other 
method would meet the public’s desires more fully. The planners’ 
definition of rationality, therefore, included political calculations 
“behind” the analysis of facts presented in the plan. 

Throughout his analysis. Dale focused on a variety of factors 
sustaining or limiting the marketability of land in St. Paul. He 
defended this focus by pointing out that for the city to approach 
the ideal of reserving each parcel of land for its most desirable 
user, it had to discover who would demand what land if it were 
available, and for what purposes. His major findings were of the 
following order. Only one-eighth of the land in St. Paul was both 
vacant and potentially usable. A good deal of this land would 
probably not be developed unless replatted with some considera¬ 
tion for market demand. Most commercial areas in the city were 
short of off-street parking space and might be helped through 
cooperative ventures to provide parking space. Demand for apart¬ 
ment construction in St. Paul appeared to be on the western side 
of the city, where people who worked and entertained in Minne¬ 
apolis lived. Industrial users of land preferred to be located near 
alternative types of cargo carrier, so they could take advantage of 
changing rate relationships and have insurance against tie-ups in 
any one type. St. Paul’s most important vacant areas that might be 
suitable for industry were astride or adjacent to four means of 
transportation: air, rail, highway, and water. Heavy industry had 
used only one-eighth of the land allotted to it in the existing zon¬ 
ing ordinance, enacted in 1922, while light industry had outgrown 
its allotment of land and had spilled into heavy industrial areas. 
There was substantial reason to believe, therefore, that unless 
it was offered new sites and protected from heavy industrial neigh¬ 
bors, additional light industry would be deterred from locating in 
the city. 
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Predicting the Future 


The work of the St. Paul planners was influenced by prevailing 
thinking in their profession about the goals and methods of land- 
use planning. A plan was meant to bring about a future state of 
affairs. A data inventory and analysis should therefore be the pre¬ 
lude to projection and goal determination. The projection phase 
of land-use planning served two purposes: (1) to indicate the 
direction that change would likely take in the absence of new gov¬ 
ernmental efforts to control it; and (2) to show the possibilities 
of purposeful action. The latter purpose was especially compli¬ 
cated, because a city could not concentrate its total energies on the 
accomplishment of any single goal. Multiple objectives added up 
to a complex resultant—a way of life for an entire community— 
involving a wide range of citizen choices. Planners tended to 
believe that they were unable to reduce all the possibilities to a 
significant few for a city to select without some theoretical guid- 
ance. A truly comprehensive planner should try to envision, in 
some detail, many possible goals for the future. His professional 
criteria should indicate the variation possible for each. He should 
also know the means by which each of these specific goals might be 
achieved and the expected consequences of achieving them. 

The St. Paul planners strategy was based upon imperfect pro¬ 
jection techniques. Dale believed, therefore, that caution was 
desirable. City planners, he reasoned, concentrated their efforts on 
the anticipation of a future that no planner tried to change, and 
then estimated the various ways in which they might alter individ¬ 
ual variables through specific, purposeful actions. They frequently 
tried to conceive the unintended consequences of these alternative 
actions, but they had no dependable techniques for delineating 
them. Nor did they frequently have grounds for believing that 
then governments would intervene to alter ongoing trends. 
Consequently, they typically (and, in Dale’s view, wisely) en¬ 
deavored m their recommendations to help the inevitable to occur 
in more orderly fashion, not to redirect the stream of change. 10 
The object of the forecasting effort was to determine the 


“ The remainder of this section, which runs to page 114, deals in some 
detail with the St. Paul planners’ land-use forecasting efforts. Readers who 
skip it will be able to follow the rest of the narrative without difficulty 
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amount of acreage that would be demanded for each major cate¬ 
gory of land-use in 1968 and 1980. The first step was to forecast 
population changes. Dale described his method of forecasting 
population in the plan report as “average 1945-1956 natural 
increase and 1940-1950 migration, modified by land development 
trends/’ It was actually simpler than that. The record of popula¬ 
tion increase during the three decades from 1920 to 1950 had been 
approximately the following: 37,000; 16,000; and 24,000. Data 
were available on the number of occupied dwelling units in each 
census tract at the beginning of 1957. Unable to do a complete 
census, and believing that any sampling techniques that he could 
afford to employ would be unreliable, he assumed that the 1940- 
1950 migration rates were still operative and that the number of 
persons per dwelling unit had remained constant since 1950. He 
believed that these were reasonable assumptions, although migra¬ 
tion rates tended to be extremely unstable and the United States 
Census Bureau had estimated that the average number of people 
per dwelling unit in the nation’s cities was declining markedly as 
families with children fled to the suburbs. The dwelling unit cal¬ 
culation, combined with a projection of the 1940-1950 migration 
rate, yielded a population estimate for 1957 of 335,893. The rate 
of increase from 1950 to 1957 was then projected into the future, 
yielding a 1980 population estimate of 415,800. 

The planners did caution in the land-use plan report that their 
population forecast rested on an important assumption, namely 
that the existing ratio of single-family homes to apartment con¬ 
struction would be drastically altered. During the 1950-1957 
period, two and one-half times as much land had been used up by 
residential construction as remained vacant and planned for resi¬ 
dential use in the entire city at the end of 1957. Therefore, the 
projected growth could take place only if, as the land available for 
single-family home construction filled up, apartment construction 
increased rapidly enough to accommodate a population continuing 
to expand at the 1950-1957 rate. Exclusive of public housing, only 
341 apartment dwelling units had been built in the city during 
1952-1957, as against 6,263 single-family homes. There was some 
reason for optimism as the plan went to press, however, and this 
was duly noted; the total number of apartments constructed in the 
city had risen from 61 in 1957 to 240 in 1958 to 489 in the first 
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half of 1959. There had been short-lived apartment construction 
booms before in St. Paul, most recently one that had lasted from 
1949 through 1951, but the planners believed that the current 
boom would continue. Their faith rested on one salient fact: given 
current death rates and the numbers of people already bom in 
each age group, it could be expected that the number of childless 
adults in the metropolitan area would increase rapidly during the 
twenty-year forecast period. They judged that a large proportion 
of these people would prefer to live in apartments and that apart¬ 
ments would be built to accommodate them. 

Members of the planning staff acknowledged privately that 
older people, as a group, would probably not be able to afford any 
new housing. Therefore, the expected market would likely come 
from childless young people who worked in St. Paul. If these 
people owned cars, they might choose to live in suburban apart- 
ments and commute via the freeway. On the other hand, if they 
disliked the suburbs, they still might prefer to live in Minneapolis, 
which had a far more varied and colorful night life than St. Paul. 
The areas in Minneapolis where apartments were likely to be 
built would be closer (by the measure of time-distance) to down¬ 
town St. Paul, once the freeway was completed, than parts of St. 
Paul itself. 11 Furthermore, the average age at which young people 
became parents might drop. The projection of consumer demand 
was always hazardous, and few industries had confidence in sales 
projections more than a few months ahead. The planners based 
their projections of apartment demand, perforce, on less well- 
established trends than those which underlay most industrial 
forecasts. 12 

In his first draft Dale cautiously pointed out that most of the 
areas allotted to apartments in the plan, and the entire area 
allotted to high-rise apartments, were currently blighted and 
unpleasant. He wrote that public action would be needed to make 

11 The Polished plan mentioned only the reverse: that the freeway would 
put even some of eastern St. Paul-the side of the city away from Minneap¬ 
olis, but also the major reserve of undeveloped land in the city-closer in 
time-distance to downtown Minneapolis than portions of Minneapolis itself. 

12 on reading this in 1961, Dale commented: “Our data may have been 
less than substantial but our estimates are proving correct. Data cannot be 
compiled about men's minds and their desires which affect the real estate 
market. A planner must use good judgment and ‘cross his fingers' for luck!" 
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them attractive to developers. This warning of the possible conse¬ 
quences of inaction was later edited out by his superiors. 

Dale also warned in his first draft that the plan's population 
forecast rested on an assumption that the 1,877 vacant acres 
allotted to residential use were as desirable as the 4,903 acres filled 
during the 1950-1957 period. He noted that stockyard odors made 
some of the East Side—the major reservoir of vacant land in St. 
Paul—rather undesirable for residential use at the present time. 
This, too, was later edited out by his superiors. 

Dale's next step after making his population estimates was to 
determine future land-to-population ratios for each major cate¬ 
gory of land use. 

He began by trying to establish existing trends in St. Paul. 
Unfortunately, the only two years for which land-use data were 
available were 1934 and 1957. Dale realized that two points in 
time a quarter of a century apart were hardly sufficient to establish 
convincing trends, especially when a depression, a world war, and 
a postwar boom had intervened. To make matters worse, the 1934 
data had been collected by amateurs in the Works Progress Ad¬ 
ministration (WPA), working under professional direction; and 
the categories they had used were in many cases quite different 
from those employed in 1957. Dale suspected that even the cate¬ 
gories that did sound comparable had in some cases been defined 
differently. Still, he judged that some trend was better than none. 

Next, he considered the relationships between St. Paul’s land-to- 
population ratios and those of seven other cities. Harland Barthol¬ 
omew had published a book in which he had presented citywide 
land-use totals for 53 central cities, 33 satellite cities, and 11 urban 
areas. 13 Dale compared the proportions of St. Paul's land used for 
each major purpose with the average for seven selected cities dealt 
with by Bartholomew. On the basis of this comparison, he con¬ 
cluded that St. Paul was an average city in its size range, with 
slightly lower residential density, considerably more light indus¬ 
try, and somewhat less heavy industry then the "norm." How 
significant was this finding? 

Bartholomew had dealt with only five cities above 250,000 in 
population. These five varied so widely in size and range of their 

13 Harland Bartholomew, Land Uses in American Cities (Cambridge: Har¬ 
vard University Press, 1955). 
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land-use proportions that Dale did not consider their average 
significant. He therefore decided to compare St. Paul with Bar¬ 
tholomew’s seven cities in the 100,000 to 250,000 range. The seven 
cities varied in population from 106,000 to 247,000 and their 
average size was 147,000, while St. Paul's estimated current popu¬ 
lation was 343,000. Unlike St. Paul, none of the cities among 
Bartholomew's seven was part of a metropolitan area dominated 
by a larger city. The surveys on which Bartholomew’s data were 
based had been made at various times between 1938 and 1948, 
averaging in 1944, fifteen years before the publication of St. Paul’s 
land-use plan. Elsewhere in his plan Dale emphasized changes in 
construction trends since the war. 14 

The seven cities differed widely in the proportions of their land 
devoted to each use and seldom clustered around a norm. Dale's 
characterizations of St. Paul were based on deviations from the 
seven-city average that were miniscule compared to their own 
range. Perhaps this was to be expected, as the cities ranged in size 
from 111,000 to 667,000 acres, and the largest city in acreage was 
the smallest in population. The percentage of developed land 
devoted to industry ranged between 1.61 and 7.16. Parks and play¬ 
grounds consumed between 2.14 and 10.09 per cent. The space per 
one hundred persons devoted to residential use ranged from two 
to five acres. The total developed area per one hundred residents 
varied from six to twelve acres. St. Paul’s acreage per one hun¬ 
dred persons devoted to the ten categories of land use for which 
comparisons were made deviated from the seven-city average in no 
case by more than .25 of an acre. In the case of that divergence, the 
seven cities differed from each other by as much as three acres. 
Bartholomew's book had not explained why cities divided their 
land as they did, nor had it indicated which of the distributions 
revealed by his data were desirable. 

Finally, Dale proceeded to formulate specific acreage forecasts 
for St. Paul. He did this, according to the published plan report, in 
the following manner: 

First, the characteristics of the 1957 land-use pattern were studied and, 
where possible, were compared with some limited data on 1934 land 

14 Dale commented: “The fact that some of Bartholomew's work is dated 
has proven to be of no importance; a city's land use pattern and composition 
does not change very rapidly.” 
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use to arrive at growth trends in terms of acreage increases. Second, 
the population growth was projected to 1980 and, by comparative 
analysis (7 other cities), a projected land-to-population ratio was de¬ 
veloped and applied to give a rough estimate of 1968 and 1980 land 
needs. 

In other words, the plan's rough estimate of future land needs was 
based on 1944 land use in seven cities averaging 43 per cent of the 
current population of St. Paul. The exact nature of the relation¬ 
ship was not specified, but the central assumption appeared to be 
that the amount of land per hundred residents used for each major 
purpose in the St. Paul of 1980 would approximate the 1944 seven- 
city average. 15 The more precise estimates, however, were arrived 
at as follows: 

Third, the Land Use Plan was drawn compromising the acreage pro¬ 
jections from step two with the types of land available and its suit¬ 
ability to specific uses . . . Throughout step three every reasonable 
consideration was given to possible highway, school, recreation, urban 
renewal and other factors which influence the 1980 land use picture. 

The planners did in fact have a better knowledge of existing plans 
for development than any other group of men in the city, but this 
knowledge was of substantial use only in the making of short-term 
projections. Beyond that, their estimates of future deviations from 
the expected patterns of development had to be purely specu¬ 
lative. 

Descending to still a lower level of generality, let us turn to the 
ways in which acreage projections were made for each category of 
land use. 

Dale's inventory revealed that 0.20 acres per hundred residents 

15 On receiving an early draft of this case study. Dale contended that the 
comparative analysis had been meant to be illustrative and that inadvertently 
the plan report had been printed in such a manner as to suggest that the 
comparative analysis had been the core of the forecasting procedure. In fact, 
several pages in the plan report were devoted to this analysis, and the effect 
of the "inadvertency” was to give readers the impression that the methods of 
the planners were scientifically reliable and nationally recognized. 

On receiving a later draft, which contained the first paragraph of this 
footnote. Dale commented as follows: "We did base our final land use pro¬ 
jections upon considerable ‘professional judgment/ However, our methods 
were as ‘scientific* as any that I am aware of today. The best anyone can do 
is make an educated guess." 
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were currently devoted in St. Paul to commercial uses. He forecast 
that the figure would rise to 0.23 acres in 1968 and remain at that 
level through 1980, even though population would continue to 
rise. His method was described in the plan report as follows: 

The average now found in [Bartholomew's] seven cities is 0.23. Assum¬ 
ing that St. Paul will become more important as a regional center, 
that a considerable amount of parking space will be added, and that 
steps will be taken to improve the competitive advantage of its retail¬ 
ers, it is expected that the land-to-population ratio will increase, and 
be more comparable to that found in other cities. 

His actual procedure. Dale later said, had been to assume that 
existing shopping centers would remain without important 
change through 1980. He had then used current trends in shop¬ 
ping center construction and location, together with his 1980 pop¬ 
ulation estimate for each section of the city, and estimated the 
distribution and size of new centers that would be built by 1980. 
To be safe, he had added a margin of space for additional parking. 
The agreement between his estimate and Bartholomew's seven- 
city average. Dale commented, had been purely a coincidence. 
Unfortunately, the plan as written had inadvertently suggested 
otherwise. 

Dale's assumption that St. Paul would become more of a 
regional center presented a two-part problem: would the central 
business district require more space, and would the shopping cen¬ 
ters developed to serve St. Paul’s growing suburbs be located 
within the city? St. Paul planners believed that the central 
business district contained so many old, low-rise structures that its 
future expansion, if any, would not require additional acreage. In 
any event, current planning doctrine was to aim at closely built 
downtowns with high-rise buildings, ring roads, peripheral park¬ 
ing facilities, and as few pedestrian interruptions within the core 
Itself as possible. The planners also believed that new shopping 
centers should and would be located on the in-town edges of their 
trade areas. Traffic tended to be heavier and residences tended to 
be more concentrated on the side of any area closest to the core of 
the central city; private developers had, therefore, traditionally 
believed that the greatest number of people would find it most 
convenient to visit the in-town side of any normal area. According 
to this reasoning, local regional centers, defined in the land-use 
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plan as centers built around a major department store and meant 
to serve more than 100,000 people, should, given the distribution 
of residences in St. Paul and its suburbs, be located inside the city. 

There was, however, another possibility. The location theory 
outlined in the plan report had developed prior to the freeway 
era. Now an Interstate Freeway belt line was being built for the 
Twin Cities area, and its route was through the suburbs. Regional 
center developers might well opt for locations by it. Land for 
parking would be cheaper than inside the city, and customers 
might come from greater distances. A great shopping center, 
Southdale, had already been developed south of Minneapolis, 
drawing customers from the entire Twin Cities area. St. Paul's 
northern boundary was directly east of the Minneapolis central 
business district. Many trucking, warehousing, and manufacturing 
establishments had already moved out of Midway, the large 
regional center in St. Paul located midway between the central 
business districts of St. Paul and Minneapolis, to Roseville, a sub¬ 
urb immediately north of St. Paul and east of the northern half of 
Minneapolis. 

No one knew whether steps would be taken to increase St. 
Paul's attractiveness to commercial investors, or whether any steps 
could succeed so long as the central city’s blight continued to 
spread. The value, if any, of making the projection was in drama¬ 
tizing possibilities for the public, perhaps thereby increasing its 
receptivity to planning proposals. The projection might also 
awake some local leaders to think in terms of longer time-spans 
than usually concerned them. Rut these benefits had nothing to do 
with the projection’s accuracy. 

Another key projection concerned industrial land use. During 
the 1946-1956 period, industrial expansion in St. Paul had ab¬ 
sorbed an average of thirty-six acres each year. In his first draft, 
Dale noted that local industrial growth had been most rapid in the 
first postwar years and had declined since that time. He estimated 
that the average amount of land that would be absorbed each year 
until 1965 would be somewhat less than the 1946-1956 average, 
and that as the postwar babies began to come of age another ten 
years of rapid growth might occur. A straight-line projection of 
the 1946-1956 average, slightly optimistic on these assumptions, 
indicated that 828 additional acres would be required by 1980. 
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Dale’s superiors, when they reviewed the first draft in December 
1958 and January 1959, believed that this projection was too pessi¬ 
mistic. They contended that the 1946-1956 growth rate would be 
maintained until about 1965 and would approximately double 
thereafter. On these assumptions, they found, “as much as 1,477 
additional acres may be required by 1980.” 

The plan recommended that 2,500 vacant acres should be zoned 
for industry, above the 2,000 acres currently in use. The stated 
basis for this recommendation was that industrial investors de¬ 
manded a wide variety of sites from which to choose. Moreover, no 
one was able to predict the precise needs of the industries that 
might decide to locate in St. Paul. Finally, few of the 2,500 vacant 
acres could conceivably be used for any purposes other than indus¬ 
trial. More than four-fifths of the available acreage was currently 
unattractive because of flood danger. Most of this land, embracing 
1,800 acres, was in the Pig’s Eye Lake area, a section covered by 
marshes, water, and peat. Its water line with the Mississippi River 
was not clearly demarcated even in normal times and could not be 
secured against periodic flooding except at exorbitant expense. 
Dale and his fellow planners hoped that Congress would someday 
appropriate the tens of millions of dollars needed for the United 


States Army Corps of Engineers to stabilize the water line. The 
area might then be suitable for certain industries, such as gravel 
pits and bulk storage uses, which could bear the risk of periodic 
floods m return for cheap land, riverfront location, and ready 
access to four means of transportation. Another 250 acres were lo¬ 
cated in the proposed Riverview Redevelopment Area, directly 
across the river from St. Paul’s central business district. To be 
rendered suitable for industrial development, the Riverview Area 
required a major urban renewal effort in addition to a floodwall, 
which the Army engineers estimated they could build in three 
years for $4-56 million. In this case the planners had good reason 
to expect that federal funds would be made available. 

Some projections depended on the accomplishment of specific 
goals proposed in the plan. For example, in the final report the 
planners recommended that one acre of land for “Recreation and 
Schools be mamtaxned per one hundred inhabitants of the city 
As the 1980 population estimate was 415,800, they estimated that 
m 1980 a total of 4,158 acres would be devoted to recreation and 
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schools—2,000 acres more than in 1957. Dale and others admitted 
privately that St. Paul would never support such an expansion of 
recreation space and pointed out that the plan map itself allotted 
only 3,208 acres for 1980. They told the writer privately that the 
latter figure was the true one. In the plan report itself they ex¬ 
plained the discrepancy differently: 

Chart 43 (the Plan Map) shows only the larger existing parks [and 
several major additions already planned]. These areas together with 
existing smaller public parks, playgrounds and schools amount to 
3,208 acres. The difference between the 1980 required recreation and 
school acreage (4,158 acres), and the 3,208 total, amounts to 950 acres. 
These 950 acres are needed in expanding some of the smaller public 
parks and certain existing playground and school sites and will be 
shown in the Community Facilities Plan to be published later this 
year. 

The Community Facilities Plan in fact became available early in 
1961. It stated that the national park standard was an “ideal,” be¬ 
yond St. Paul’s resources over the next twenty to thirty years, and 
that sites of “reasonable minimum” size within a reasonable dis¬ 
tance of most homes were more valuable than sites of standard size 
far removed from most homes. The plan did not set a specific 
target for 1980 park acreage. 

Dale faced similar problems with respect to 1980 residential 
land use. He estimated that the supply of vacant land for one- 
family home construction would be exhausted by 1968. Between 
i 968 and 1980 the amount of land in one-family residential use 
would decline by 1,800 acres—one-sixth of the total. An additional 
49 acres would be devoted to two-family use through conversion of 
older one-family homes. The amount of land in multifamily use 
would almost double, rising from 877 to 1,643 acres. The total 
amount of land in residential use would decline by 985 acres. 

These estimates were educated guesses. It was certainly true, for 
example, that after the city’s land filled up, the amount in residen¬ 
tial use could not increase. Meanwhile, certain uses—parks, 
schools, churches, shopping centers, roads—would probably re¬ 
quire more land if the city’s population should continue to grow. 
Unfortunately, no one knew exactly how much or which land 
would be taken. The multifamily residential projection was based 
on similar reasoning. Dale postulated that as the city’s one-family 
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neighborhoods filled out, presumably with the same population 
densities as those of recently developed one-family residential 
areas, its population would continue to rise at the 1950-1957 rate. 
If the assumption were true, the increased demand for dwelling 
units would have to be satisfied through conversions and new 
apartment construction. Dale assumed that the average population 
density in the new apartments would equal the average for apart¬ 
ment houses built between 1950 and 1957. He believed that this 
was an improvement on the plans of other cities that he had ex¬ 
amined. The authors of most of them had projected the average 
population density for all of their cities 1 existing apartment 
dwellings. Dale considered this unreasonable, in view of the 
changes in construction practice that had taken place over the 
years. He therefore excluded all buildings constructed before 1950 
from his computation of the average population density to be ex¬ 
pected in multi-dwellings. 

Dale was confident of his ten-year projections, except for those 
concerning industrial and recreational land use. Industrial de¬ 
mand was not predictable, he maintained, particularly for an area 
as small as St. Paul. The recreation prediction depended not on 
market demand but on public action to achieve a recreational 
standard seldom approached in any city. However, he believed 
that the population forecast on which his other projections were 
based would prove to be highly accurate, at least for the shorter 
(ten-year) projection period. It was revealed later, unfortunately, 
that even his estimate of current population was wrong. Dale con¬ 
cluded from his calculations that the 1957 population of St. Paul 
was 335,893 and that the i960 population would be 347,000, an 
increase of almost 36,000 over 1950. When the census figures be¬ 
came available they showed that St. Paul's population had risen by 
less than 2,000, to a i960 total of 313,411. (Minneapolis planners 
made a similar mistake. Applying the same set of assumptions to 
their own city, they had anticipated a population increase for 
Minneapolis of 8.2 per cent, with a population total for i960 of 
565,000. But the census figures showed that Minneapolis' popula¬ 
tion, like that of most other large central cities, had declined —by 
7*8 per cent, for a total of 481,026.) 

Although he acknowledged that none of his assumptions were 
theoretically compelling. Dale could not bring himself to doubt 
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that, in the absence of war or depression, recent trends would con¬ 
tinue over at least the ten-year period. The assumption that all 
change was gradual was the key justification for his confidence. 
With respect to the longer period, to 1980, Dale privately dis¬ 
claimed any faith in his own projections. He reasoned that when 
the city’s land was filled up, demand for its reuse would not tend 
to develop until the government announced its intention to ac¬ 
quire land, clear it, assume responsibility for relocating the occu¬ 
pants, and put it up for sale. In the absence of such action, private 
developers could likely obtain land outside the city with far less 
trouble. The planner could only suggest the kinds of developers 
who might want land in a particular location if it were cleared and 
offered on the market. 

More generally, it may be noted that methods of trend projec¬ 
tion depend always on the assumption that the trends projected 
will persist. Dale did not examine this assumption seriously in any 
case, except where the obstacle to persistence (most notably, of the 
rate of single-family home construction) was an obvious shortage 
of land. It would no doubt have been unreasonable to expect him 
to do so. The planning staff’s economic base section was not ready 
with its data as he worked, and in any event the forces that pro¬ 
duced urban land-use trends were extremely complex and not very 
well understood. Moreover, the city boundaries within which Dale 
was forced to work formed a highly arbitrary area from the point 
of view of adequate trend projection; the forces that produced 
market demand and population increases largely ignored munici¬ 
pal boundaries. 

In view of these factors, Dale could not help but realize that his 
projections were crude. He knew, however, that laymen expected 
planners to predict, and he believed that planners might make 
their forecasts come true if they won community approval for the 
execution of their plans. If planners projected a clear image of fu¬ 
ture conditions and requirements, they were more likely than 
otherwise to make an impression on busy civic leaders. The more 
that their recommendations could be made to appear inescapable, 
the less controversial they were bound to be. Thus, the easier it 
was likely to be for politicians to support them. At the same time, 
it was both risky and professionally unethical to express with cer¬ 
tainty estimates which were likely to prove demonstrably wrong. 
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Therefore, Dale took care to note that all projections were uncer¬ 
tain, but at the same time he emphasized the sophistication and 
complexity of the methods he had used and endeavored to convey 
an overall impression of confidence based upon expertness. 10 

Delineating the Goals 

Having prepared and analyzed his data inventory. Dale was 
faced with the task of delineating in greater detail the goals em¬ 
braced in his emerging land-use plan. He recognized a dilemma. 
Planners generally subscribed to a modest view of their role in the 
community; they believed that city planning should be carried out 
within the framework of articulated public preferences, arrived at 
through the political process. Planners could contribute greatly to 
the goal determination process by generating data, by suggesting 
technical standards and principles to be observed in the selection 
of goals and in planning implementation, and by citing the antici¬ 
pated consequences of alternatives, but they should not try to 
impose their own values and preferences upon the community. 
Rather, they should serve the goals, principles, and standards 
chosen by the community on the basis of adequate information. 
The planner's task, according to this view, was to discover the 
goals and then present plans for their achievement. It was not 
enough for him simply to list alternatives; he had a responsibility 
to recommend among them. In St. Paul, however, as in most cities, 
no authoritative effort had ever been made to formulate and 
articulate meaningful, long-range community goals, let alone to 
develop a system of priorities. 

Dale knew that the City Council did not want to be bothered 
until the plan was completed, and perhaps not even then. He de¬ 
cided not to consult special interest groups in the city, because he 
believed it possible and desirable to prepare a plan that would be 
best for the city as a whole without such consultation. He under¬ 
stood that some people might be harmed, or at least denied bene¬ 
fits, by any plan that aided others, but he felt that certain broad 
principles of city development might be observed that would 

10 In reflecting upon this interpretation of his strategy. Dale has commented 
that while his discourses on scientific-sounding techniques “were admittedly 
window-dressing, they (also) had a more important function—that of showing 
how many of the old, so-called tried and true methods were totally impracti¬ 
cal.” 



A Land-Use Plan for St, Paul 115 

surely benefit the vast majority without imposing injustices on any 
individuals or groups. He did not hope to solve all the city’s prob¬ 
lems, and he resolved not to make any recommendations that 
could not be demonstrated as beneficial to the entire city. He ex¬ 
pected that his colleagues and superiors on the planning staff and 
in the Planning Board would have an opportunity to review his 
proposals before publication. 

Dale professed no articulated vision of the “good life.” He did 
not believe that it was his task to tell people how to live. He saw 
his objectives as being the much more limited ones of making life 
more “pleasant” and investments more “secure.” The first might 
be achieved by enabling people to do more easily what they were 
already doing, the second by enabling them to predict the future 
environment of any piece of land more accurately. He believed 
that working toward such goals was a rational pursuit of the public 
interest. He felt, however, that an unspoken consensus did exist in 
St. Paul on many issues. As the planners saw the city drifting to¬ 
ward blight and commercial decline, they were certain that they 
could offer means of reversing trends that everyone agreed were 
undesirable and accelerating other trends that were recognized as 
desirable. 

On the basis of these assumptions. Dale began his exercise in 
goal articulation by preparing a statement of general objectives for 
land-use planning. He came up with a list, which read as follows: 

1. Encouragement of large and small-scale enterprises to locate or 
to remain and expand in St. Paul. 

2. Consolidation of business and industrial development at the 
most favorable locations. 

3. Gradual elimination of excessive and marginal business locations 
and developments (strip-zoning and development, spot development, 
etc.). 

4. Improvement of the conditions attending business operations at 
the selected locations, including traffic, parking, removal of obstacles 
to site expansion, elimination of land-use nuisances and eyesores, and 
other bars to progressive development. 

5. Elimination of conflicts between residential and non-residential 
uses. 

6. Evolution of St. Paul as a better place in which to live and work. 

7. Encouragement of enactment into law of those land-use standards 
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which are considered as minimum and necessary to insure sound de¬ 
velopment. 

8. Encouragement of public demand for development according to 
those sound land-use principles and standards which cannot be en¬ 
acted into law because they are higher than those required for mini¬ 
mum health and safety reasons. 

Dale had not used any formal method to discover these commu¬ 
nity objectives, nor did he suggest their order of importance. The 
sixth objective (evolution of St. Paul as a better place in which to 
live and work) presumably embraced all the others. He made no 
claim that these objectives were addressed to the most important 
problems of land use in St. Paul, nor did he attempt to justify 
their different levels of generality. He believed that greater 
specificity would have led to conflict and controversy—an eventual¬ 
ity that he and his superiors wished to avoid. For example, 
elimination of “conflicts between residential and non-residential 
uses” was quite specific compared with enacting “minimum land- 
use standards ... to insure sound development” The objective 
of eliminating “bars to progressive [business] development” was 
just one means of encouraging enterprises “to locate or to remain 
and expand in St Paul.” These objectives, which Dale intended as 
expressions of community consensus, did not attempt to clarify 
controversial issues of public policy. 

The eight objectives evoked little interest in the community 
when the plan was published in 1959. Political and other commu¬ 
nity leaders saw no practical implications flowing from them. This 
may have been because the goals seemed too vague to merit atten¬ 
tion. In fact, however, certain meaningful policies were implied 
by them. The clearest policy was that St. Paul should encourage 
commerce and industry to locate and prosper within its bounda¬ 
ries* The city government could ease certain conditions that would 
deter businessmen from locating in the central city and should do 
so when it could. Some of these conditions were: traffic congestion, 
insufficient parking space, shortages of attractive sites, obstacles to 
site expansion, eyesores, and “conflict” between business and resi¬ 
dential land uses. 

The eight objectives were based on a number of premises that 
were not articulated by the planners at the time of their work but 
were implicit in the land-use plan and were later acknowledged 
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privately: (1) the city was a going enterprise; therefore, its de¬ 
cline should be prevented at all costs; (2) the situation was not 
so desperate, however, that unprecedented public powers were re¬ 
quired; (3) the city should be made as attractive as possible—by 
tried and tested means—to investors and to middle- and upper- 
class residents; and (4) the city had some responsibility to serve the 
needs of its own low-income residents, but it should not make it¬ 
self attractive to a flood of low-income migrants. When the land- 
use plan was issued, the planners were challenged on only one of 
these assumptions: that the city had an obligation to make life in 
St. Paul more attractive to its own low-income residents. 

Ostensibly on the basis of the eight general objectives. Dale next 
developed three series of goal statements, which he labeled: 
(1) planning principles to be observed; (2) recommended poli¬ 
cies; and (3) standards to be enforced. 

Principles 

Seven “basic land-use principles” were listed. These were much 
less vague than the eight objectives, but no indication was given 
that they were meant to be subordinate to the latter. In practice, 
their greater clarity appeared to make them far more relevant to 
the choices that had to be made in writing the plan. 

The first principle was that existing land-use characteristics 
“must be recognized and given due consideration.” The destruc¬ 
tion of existing patterns entailed costs that any planner with aspi¬ 
rations to rationality had to consider, but Dale intended a more 
precise and forceful meaning than this. He wrote that rezoning an 
area could be justified only when normal market forces were work¬ 
ing to change a “substantial” part of it in a “desirable” direction. 
In practice, the land-use plan map as published would recommend 
no specific changes at all in the predominant uses of built-up areas, 
with the exception that redevelopment projects previously pro¬ 
posed by the Housing Authority were explicitly approved. The 
only structures designated as nonconforming uses were little shops, 
not representing “substantial” investment and standing alone in 
residential neighborhoods. If two or three “insubstantial” stores 
were grouped together, their sites were designated as commercial 
on the grounds that the planners had no choice. Dale and the 
planners who reviewed his work believed that the owner of even a 
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middle-sized business establishment would prevail with the City 
Council if the Planning Board should try to designate his business 
a nonconforming use. If politicians had not been involved, plan¬ 
ners would have judged each case on its merits, asking whether the 
commercial use tended to cause blight in the neighborhood and 
how heavily its loss would hurt the owner and patrons. The 
planners realized that they lacked dependable means for judging 
and weighing these factors. 

Despite their prudence, the planners discovered soon after the 
plan’s publication that some political leaders termed it “vision¬ 
ary.” These politicians had seen that a couple of small sections, 
residential in 1959, were colored for industrial use on the 1980 
plan map. Some of the planners later explained privately to the 
writer that they had based their art work on the fact that the 
transition was already under way and was certain to be completed 
before 1980, whether or not the land-use plan was implemented. 
The political leaders had not sought the planners’ reasons. 

The second “basic principle” called for a new zoning code, but 
suggested nothing about the code’s contents. 

The third provided that each land use should be concentrated 
in neighborhoods large enough to avoid becoming engulfed by 
other uses and protected by strong physical boundaries. Its prem¬ 
ise was that mixtures of incompatible land use led to blight, 
making the city less attractive to residents and investors. Dale was 
convinced that residential, commercial, and industrial uses should 
be segregated. There was room for disagreement about details but 
not about the basic idea. He qualified his position, however, by 
indicating that his target was mixtures of land use “which will 
lead to blight.” 

The fourth principle was that “residential areas should be free 
of incompatible uses, large volumes of traffic, economic hindrances 
to development, and conditions of blight. [They] should maintain 
desirable densities and, above all, be liveable.” Dale defined a 
liveable” city as “one which has those qualities in the physical 
environment which tend to induce in its citizens a feeling of 
mental, physical, and social well-being.” 

The fifth principle was that schools, playgrounds, shopping cen¬ 
ters, work areas, and leisure time areas should, to the extent possi- 



A Land-Use Plan for St. Paul 119 

ble, be located “in convenient proximity” to residences. The sixth 
principle was that “transportation, size of site requirements, 
nature of activity, utilities, and other factors must be considered in 
order to determine the location of work areas. They should be 
economical to develop, and attractively situated for the particular 
uses intended.” The seventh principle was that major parks, in 
addition to being convenient to their service areas, should '"take 
advantage of natural or unusual features of the landscape and pro¬ 
vide for a variety of activities.” 

The most important of these seven principles were the first, 
third, and fourth. Taken together, they suggested that the major 
purposes of land-use planning were (1) to encourage the devel¬ 
opment of neatly defined, unsplit, homogeneous neighborhoods, 
and (2) to protect these neighborhoods from invading uses, large 
volumes of traffic, hindrances to development, and blight. Dale did 
not indicate any criteria for dealing with conflicts among these 
principles, or between them and other criteria of good public 
policy. In the case of the freeway being planned for St. Paul, how¬ 
ever, the planning staff had recently supported proposals to run 
major new barriers through several existing neighborhoods. Nor 
did he advance any evidence to support his thesis that clearly 
defined neighborhoods should be a high priority object of public 
policy. 17 Nor did he make any effort to define the precise levels of 
homogeneity that he thought desirable in neighborhoods, except 
to say that levels of heterogeneity which produced blight were 
clearly undesirable. He also failed to articulate his view of the 
ways in which the principles would help to implement the eight 
stated general objectives of the plan. Consequently, it seems fair to 
say that the principles no less than the objectives were offered in 
every case as inherently and self-evidently desirable in themselves. 

17 In private conversations Dale and his associates contended that the 
reason for their stress on land-use segregation was that sufficiently high stand¬ 
ards to allow mixing of types without detrimental effects were extremely un¬ 
likely to be adopted. They would be happy, they said, to approve controlled 
mixing of land-use types in any community willing to enforce an effective 
and comprehensive zoning ordinance and system of related controls. They 
believed, however, that St. Paul, like nearly all other cities, was far from 
ready to adopt such a program. 
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Policies 

After his brief listing of objectives and principles. Dale devoted 
a lengthy section (which eventually ran to ten closely printed 
pages in the plan report) to articulating policies for each particu¬ 
lar category of land use. In addition to the usual categories of resi¬ 
dential, industrial, and so on, he discussed policies for utilizing 
vacant lands, for identifying neighborhoods, for selecting urban 
renewal projects, and for selecting public housing sites. It would 
be fruitless to summarize all these policies, but their major types 
are identified and briefly discussed below. 

One type of policy recommendation consisted simply of points 
that Dale considered worthy of the attention of policy makers. For 
example: 

1. The location of industrial sites should be one of the key con¬ 
siderations in developing a major streets plan. 

2. In planning the use of St. Paul's vacant land reserves, the goal 
should be the proper balance of industrial, commercial, residential, 
and other land uses. 

The location of new business areas should be justified by an 
adequate market radius, estimated customer potential, suitable loca¬ 
tion in the market radius, and consideration for the neighborhood 
circulation pattern. Proper design standards should include parking, 
loading signs, relative building hulk, and landscaping. 

He defended these statements on the theory that many business¬ 
men plunged into ventures without examining the market situa¬ 
tion carefully. Large developers, he reasoned, had learned from 
experience how to avoid mistakes. By asking prospective develop¬ 
ers to explain how they planned to avoid these pitfalls, the city 
might help some to avoid ruin by locating where they might more 
effectively serve themselves and the city. The test of significance 
was negative: the city should regulate factors that had caused diffi¬ 
culty elsewhere, according to intelligent—although generally 
unsystematic—and intensely interested observers, such as members 
of the Urban Land Institute and planning consultants working in 
the St. Paul-Minneapolis area. 

A second type of policy statement consisted of clear proposals 
that the city government should act to accomplish specific objec¬ 
tives. They were likely to be noncontroversial in the sense that 
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virtually all planners could agree with them and that no vocal 
public opposition to the abstract statements (as opposed to specific 
proposals for implementation) was anticipated. Examples of such 
statements were the following: 

1. Non-industrial uses should be eliminated from industrial areas 
whenever possible. 

2. Future commercial development should be based upon the con¬ 
cept of the integrated business center . . . [one] developed according 
to a specific site plan and justified by an economic analysis of the area 
to be served. 

3. Vacant land should be subdivided only when a specific demand 
is evident. 

Policy statements of the third type were similar but likely to be 
more controversial if considered seriously. The following are 
illustrative: 

1. The policy of clearing the redeveloping slums should continue. 

2. All future land-use allocation should be “according to the Land 
Use Plan.” 

3. The zoning, health, housing and building codes should be 
strictly enforced. 18 

The most categorical policy statements were often intended to 
reassure property owners. The following are illustrative: 

1. Established business areas should be zoned as “business” provided 
that they now serve areas of at least neighborhood size. 

2. All policy regarding industrial land use should be guided toward 
making St. Paul more attractive to industry. 

3. Each [semipublic] institution should provide its own off-street 
parking. 

The principle that land uses should be separated was repeated 
frequently in the policy statements. It was amplified only once, in 

18 Paradoxically, the St. Paul planners considered the zoning, health, and 
building codes to be outmoded, and they knew that, after fifteen years of 
wrangling and rewriting, the city’s proposed housing code was still awaiting 
City Council approval. Dale did not indicate in the plan whether the policy 
of strict enforcement should begin before or after new codes were passed. He 
later commented privately that he thought strict enforcement was always 
desirable, because it prevented apathy. Where codes were inadequate, strict 
enforcement would inspire public demands for change. 
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the following terms: “Where practicable, those semi-public institu¬ 
tions which [serve an area larger than a neighborhood] should 
locate as buffers between residential and land used for other pur¬ 
poses. Those institutions which do serve a given neighborhood 
should locate in [its] center.” The principle that existing land 
uses should not be disregarded was modified only by a statement 
that slum clearance should continue. 

The meanings of the other “basic principles” were also left un¬ 
clarified in the policy statements, although two of the thirteen 
policy headings did attempt to clarify the plan's “objectives.” In 
the identification of residential neighborhoods, it was proposed 
that they should be large enough to support an elementary school, 
playground, and small shopping center. They should be small 
enough to permit the city to satisfy its needs for through streets 
without having any that ran through neighborhoods. Second, it 
was proposed that public housing sites should be within existing 
residentially zoned areas. Each site should be within walking dis¬ 
park, and neighborhood shopping center. It should be “con- 
tance of an elementary school, neighborhood playground, small 
venient” to a bus line, to a secondary school, and to places of work. 
The city s housing projects should be small and scattered; none 
should be completely within “an area inhabited exclusively by a 
minority group.” They should replace substandard housing or 
nonconforming uses in residential areas, or they should be on 
vacant lots “leapfrogged” by private housing. 

Dale and the other planners who reviewed his work were rela¬ 
tively bold on the subject of public housing, because, of all the pro¬ 
grams with which they dealt or might have dealt, it was the one 
about which planners generally felt the greatest moral certainty. 
They were practically certain that those who opposed public hous¬ 
ing projects were either misguided or simply unwilling to face up 
to their social responsibilities. Planners took heart from a large 
body of planning literature which indicated that the primary 
obstacles to effective public housing were political opposition and 
faulty design. Some planners went so far as to hope that it might 
be possible to dispel political opposition with design improve¬ 
ments. The most important new design principle of recent years 
was that public housing sites should be scattered, with each site 
containing only a small number of units. Many observers had 
noted a “project atmosphere” in the large projects and called its 
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effect on public housing occupants pernicious. At the same time, 
many planners hoped that small, scattered projects might stir less 
neighborhood opposition than the large ones usually had. The 
federal Public Housing Administration officially changed its ear¬ 
lier policy in February 1958 to specify that it would look favorably 
on scattered site proposals. 


Standards 

The final, most specific, and most lengthy cluster of goal state¬ 
ments was concerned with land-use standards. The standards were 
almost the only recommendations In the entire plan capable of 
direct implementation. In a sense, they constituted the “heart” of 
the plan. The planners indicated some awareness of this when they 
declared in the plan report that “future land-use development 
should be guided by a set of locally accepted standards that are 
specific, clearly stated, just, and workable.” 19 

Dale introduced the section on standards with a list of site char¬ 
acteristics sought by private developers. In doing so he modified 
one of the few clear policy recommendations made previously, 
namely that (as it was expressed in the published plan report) 
“all policy regarding industrial land use should be guided toward 
making St. Paul more attractive to industry.” He explained that it 
was “oversimplified” to believe that a city could direct Its efforts 
toward the narrow goal of attracting industry. The modem indus¬ 
trialist looks for a city that, among other things, is a “good place in 
which to live,” and he 

is not against high local taxes if he gets his money's worth in quality 
of service. The people must be satisfied and happy if they are to be 
productive. Cultural facilities, schools, housing, parks, and existing 
industrial and retail districts must reflect a high sense of civic pride. 
New store fronts, freshly painted houses, and adequate recreational 
facilities are important. 

Presumably, then, the goal of industrial land-use policy, like all 
other land-use policy, was not simply to attract industry but also to 
help make the city a better place in which to live. The precise 

19 Dale commented: “The land use standards were intended only as an 
‘education’ feature. When we spoke of standards, no one knew what we were 
talking about. We had to give some examples in the report, fully realizing 
that they would be greatly expanded in the hoped for new zoning and sub¬ 
division regulations.” 
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components of a desirable or ‘liveable” place in which to live 
were never delineated in the plan. 

In the statement of standards. Dale listed the precise spatial 
relationships that should exist among land uses. He explained the 
general criteria employed in determining what standards should 
be recommended: 

Minimum standards are those necessary for reasons of public health 
and safety, and are enacted into law. [They] are not adequate for the 
many people in search of a better-than-average environment. To plan 
the future city on the basis of minimum standards would be the equiv¬ 
alent of no planning at all. Consequently, in city planning, the mini¬ 
mum standards are recommended for enactment into law and the 
high standards are encouraged by committee work, publicity, and 
meetings. 

No criteria were offered to help distinguish “high” from “mini¬ 
mum,” or even to define “wrong” standards. One standard was 
suggested for each topic, without any effort made to distinguish 
“high” standards from “low”: 

The land-use standards in this report are a compromise, neither too 
high nor too low, and represent a set of practical and desirable goals 
for both private individuals and public officials to attempt to achieve 
step-by-step over the next decades. 

Dale and the planner who reviewed his work most carefully, C. 
Allan Blomquist, later explained to the writer how they under¬ 
stood the word “compromise” as used in the plan. They admitted 
that no explicit criteria had been applied. Most of the standards 
fmd been oiginally suggested by national professional organiza- 
tions. They had modified some to make them “reasonable” in the 
light of existing conditions in St. Paul. “Reasonable” had meant 
many things to them, the most important of which was: not too far 
from the status quo. Their judgment of human psychology was 
that the plan would produce a greater effect if its goals seemed 
within reach to minds of average boldness and imagination. There 
was no “technique” for making this judgment; it was based on 
intuitive knowledge, like decisions made by the mayor and other 
elected officials. 

When asked to justify specific standards, however, Dale and 
Blomquist admitted that they had not always been faithful to this 
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conception of compromise. They considered some of the recom¬ 
mended standards high, others low, and still others a compromise. 
For example, the plan proposed that the city should have one acre 
of land for recreational use for every 100 residents. It should, in 
part, be distributed as follows: every neighborhood should contain 
a playground one acre in size for every 800 residents. Every 
community—i.e., grouping of four or five neighborhoods—should 
also have an acre of athletic field for every 800 residents and an 
acre of park for every 400 residents. No residence should be more 
than one-half mile from the neighborhood playground, or more 
than two and one-half miles from the community park. Similarly, 
the following school acreage standards were recommended: 

elementary school: five acres plus one acre per 
100 children; 

junior high school: ten acres plus one acre per 
100 children; 

senior high school: twenty acres plus one acre per 
100 children. 

Dale and Blomquist admitted that these goals were "Very high.” 
They would not have recommended higher standards even if their 
power to determine land use in the city had been absolute. More¬ 
over, they were not at all sure that the city should spend as much 
on parks as the park standard seemed to require. 

Some of the standards were based primarily on current local 
practices and conditions. For example, the plan report urged that 
new homes be built on lots no smaller than 6,000 square feet. Dale 
explained that people seemed to desire lots of at least this size; in 
addition, maintenance levels seemed to fall rapidly in more 
crowded areas, and fire spread more easily. Larger lots than those 
recommended were not desirable because the housing market set 
the minimum effectively. If people wanted larger lots and were 
able to pay for them, builders would respond quickly enough. 

The proposed time-distance standards governing travel from a 
person’s residence to a regional shopping center, to his place of 
employment, and to the central business district were all twenty 
minutes. It was already possible to travel from the city’s center to 
the city limits in most directions in twenty minutes, even during 
rush hours. There was no reason for anyone to travel longer unless 
he chose to live on one side of the city while working on the other. 
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Similarly, neighborhood shopping centers should be within 
“easy walking distance” of every home in high-density neighbor¬ 
hoods, and no further than six minutes’ driving distance in low- 
density neighborhoods. One of Dale’s associates explained that the 
city’s low-density areas already supported neighborhood shopping 
centers at about six minutes driving distance from the least 
conveniently situated homes. 

Dale used many standards recommended in the publications of 
national professional organizations. Park and school space stand¬ 
ards were in this category. Similarly, the American Library Asso¬ 
ciation (ALA) had recommended simply that a branch library be 
maintained for every 20,000 residents of any city. Any decision on 
how many branch libraries should be maintained depended in 
large part on the level of service considered desirable. With fewer 
libraries, a higher level of service in each within any given overall 
budget was possible. Nevertheless, in the final plan the planners 
urged adoption of the ALA standards without qualification. 

Similarly, the St. Paul Zoning Board for several years past had, 
on the planners’ recommendation, applied density standards 
adapted from Planning the Neighborhood, a 1948 publication of 
the American Public Health Association (APHA). 20 Dale incor¬ 
porated these standards into his plan, with only minor revisions. 
Most notably, he recommended the provision of more land per 
dwelling unit in multifamily dwellings than was proposed by the 
APHA. Automobile ownership had become far more prevalent 
in the years 1948-1959. The authors of Planning the Neighbor¬ 
hood calculated their parking space requirement at one-half to 
two-thirds of a space per dwelling unit. By 1959 St. Paul had a city 
ordinance requiring the provision of a full space per dwelling 
unit. 

Dale later expressed his belief, in conversation with the writer, 
that planners should avoid the standards proposed by business 
associations interested primarily in serving their economic self- 
interest, but he acknowledged no misgivings about using the 
standards proposed by park, school, library, and other experts in¬ 
terested in maintaining or expanding the values and roles of their 
specialized, professional points of view. Moreover, he found it 
virtually impossible to take account of the incomparability of the 
20 Chicago: Public Administration Service, 1948, pp. 38, 39. 
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recommended standards with which he had to work. The profes¬ 
sional associations seldom justified the standards they proposed. 
None specified the precise ways in which local conditions might 
justify revisions in their standards. The city planner trying to use 
their standards generally knew little about the size, density, and 
wealth of the “normal” city used by the associations as their 
model. The planner had no way of measuring the degree to which 
each set of standards was a compromise. 

In some instances Dale openly acknowledged the inadequacy of 
his information and, instead of proposing standards, suggested fur¬ 
ther study. For example, he accepted the planning doctrine that 
industrial uses should not be segregated according to the casual 
impression of public officials as to their nuisance effect, but 
proposed that segregation should be based on scientific measure¬ 
ment of nuisance characteristics. He listed sixteen characteristics of 
industrial land use for which standards should be developed, rang¬ 
ing from “outdoor storage and waste disposal,” to “emission of 
heat, glare, radiation, smoke, dust, and fumes.” He and his associ¬ 
ates conceded privately that no professional consensus yet existed 
as to the precise levels on each scale at which industrial uses should 
be segregated. Moreover, employing all sixteen standards in order 
to provide two or three general classifications of industry was a 
delicate affair. Therefore, Dale refrained from recommending 
specific performance standards; these rightfully belonged in a zon¬ 
ing code. He suggested that for the present the distinction between 
light and heavy industry continue to be made on the basis of 
impressionistic enumeration. The lists of light and heavy indus¬ 
tries incorporated into the plan were the ones developed by 
Harland Bartholomew. 

Many of the standards in the plan were compromises between 
competing planning principles rather than between high and low 
standards of performance. Theorists disagreed, for example, as to 
whether one-family, two-family, low-rise apartment, and high-rise 
apartment houses should be confined to separate neighborhoods. 
Mixing them tended to increase the likelihood of blight—to what 
degree in specific circumstances was never explained—but it also 
distributed the population more evenly and made it possible for 
people of all stages of life to mix freely. Some planning writers 
considered it very important for people beyond the child-rearing 
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stage to be able to find housing in family neighborhoods, prefer¬ 
ably the same ones in which they had made friends while younger. 
Other writers considered it essential to preserve the charm of chaos 
in cities. One writer, for example, had written: 

The planner's ideal of complete segregation of land uses is absolutely 
the wrong answer for the city. ... So don't plan the neighborhoods 
—plan areas of action, of life, which means, I say it again, areas which 
are unplanned except in the broadest sense, so that the urban pattern 
of confusion can develop as it will. 21 


Bale's solution was simply to recognize that he could not dispel 
the chaos of St. Paul's older neighborhoods. Most of these neigh¬ 
borhoods already contained many two-family homes; in others 
there was a scattering of apartment and rooming houses. He indi- 
cated, however, that his sympathies lay in the direction of greater 
segregation by allocating almost the entire vacant acreage of the 
city that was suitable for residential development to one-family 
residential use. The only new locations he proposed to open to 
apartments were those that might serve as buffers between commer* 
cial uses or heavy thoroughfares and one-family residences. 

21 S. Churchill, “Planning in a Free Society,” Journal of the Ameri¬ 

can Institute of Planners, XX, No. 4 (Fall 1954) 189—191. Churchill said that 
the idea of a city included “a high degree of social anonymity ... a very 
considerable freedom of action both moral and occupational, the stimulus 
of a variety of people, and the possibility of cultural improvement. If you 
are going to have these things, I maintain you cannot plan them. They are the 
essence of a city. All you can plan for is (1) a traffic pattern, (2) a concentra¬ 
tion of population, (3) a way by which a measure of quiet and safety can be 
obtained within a high concentration without interfering with the mobility 
and action of the population, and (4) within such a framework complete 
Uberty for the development of typical urban life and confusion” /Italics 
added.) v 


For the attribution of charm to chaos see Vernon de Mars, "Townscape 
and the Architect: So me Problems of the Urban Scene,” The Future of Cities 
and Urban Redevelopment, Coleman Woodbury, ed. (Chicago: University 
of Chicago Press, 1953), I, 90-99. 

Dale commented on the points raised by Churchill and de Mars: “Planning 
has so little effect upon most Minnesota communities that the opinions 
expressed by these gentlemen are an actuality. Even if planning becomes 
more important m this state, we will not progress far beyond these quoted 
desires. The political, economic, and other factors will assure continuation of 
the confused urban pattern and the ‘charm of chaos' will be in no danger 
from the planning profession.” 6 
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Some of the St. Paul planners did not believe that residential 
neighborhoods should contain commercial buildings. Dale, on the 
other hand, maintained that locating shopping centers in the 
center of the neighborhood rather than on major streets, which 
formed the neighborhood boundary, encouraged people to walk 
to their neighborhood center and to shun other competing 
shopping facilities. If people were encouraged to drive and were 
required to use major streets, they might shop around. Some cen¬ 
ters might therefore become very popular, while others might fail, 
thereby upsetting the neighborhood pattern and causing traffic 
congestion near the successful centers. Dale later acknowledged 
privately that his approach would probably tend to discourage 
competition among shopping centers for the consumer dollar, but 
he felt that the planning principle involved was a worthy one. A 
critic might have raised a variety of issues such as the following: 
whether free competition in most types of business threatened the 
forecasts of planners; whether planners should discourage compe¬ 
tition among shopping centers, while encouraging it among other 
business enterprises; and whether the pressures on planners led 
them to have a bias against competition generally. 22 

The Planners 9 Review 

Dale had resolved at the beginning of his work, it will be re¬ 
called, to try to complete the first draft of his land-use plan in time 
for publication before the end of 1958. Loeks, then the director of 
the Planning Bureau, had also determined that the other aspects 
of the comprehensive plan should meet a July 1, 1959, deadline. 
Early in 1958, while Dale was in the middle of his work, Loeks had 
resigned to become director of the newly established Twin Cities 

22 Dale commented: “Our plan would, I hope, prevent the process of one 
out of several shopping centers becoming so large that it became a sub¬ 
regional or regional shopping center when the site was better suited to being 
a neighborhood center; this would then allow the other centers in the area to 
maintain a larger (fair) share of the buying power and not slip into the 
marginal business category. Physical considerations were also involved; a 
neighborhood shopping center which grows in an ad hoc fashion presents all 
sorts of problems from signs, thru parking, to traffic control and pedestrian 
circulation." He also maintained that his decision to recommend shopping 
centers within neighborhoods was no more a mark of bias against competi¬ 
tion than was a belief in zoning. 
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Metropolitan Planning Commission. Herbert Wieland, his suc¬ 
cessor, felt less compelled to meet the deadlines that Loeks had set. 
Therefore, when Dale argued early in 1958 that the student hired 
to conduct the central business district study had not had time to 
do an adequate job and that Dale should be permitted to spend 
several months on an elaborate study of the central business dis¬ 
trict, Wieland acquiesced. Consequently, Dale did not complete 
his first draft of the land-use plan report until December 1958—six 
months behind schedule. For various other reasons, work on the 
economic base study and community facilities plan was even 
slower; work on the zoning ordinance had not even started. 

Dale's draft was reviewed and edited, for greater clarity and con¬ 
sistency rather than for content, by C. Allan Blomquist, a senior 
city planner on the staff. By the time Blomquist’s review was com¬ 
pleted in February, Dale had left the Planning Bureau for a 
position with the Housing Authority. He requested and was 
granted permission by his superiors in the Housing Authority to 
assist the bureau in “wrapping up the plan,” but he was not con¬ 
sulted during the review process. 

Next came the director's review, lasting from February through 
May, which consisted primarily of a series of seminars, attended by 
Wieland, the director; Burdette Teig, the assistant director; 
Haluk Tarhan, the head of the staff working on the comprehen¬ 
sive plan; and Blomquist. Occasionally, other members of the staff 
were invited to attend. Wieland led the discussion and, as plan¬ 
ning director, made all the decisions. Blomquist rewrote where 
necessary in accordance with Wieland’s revisions. As planning di¬ 
rector, Wieland believed that his primary responsibility should be 
to assure that the plan would project a proper image of the 
Planning Bureau and that it would not damage the agency politi¬ 
cally. He believed that young planners had a tendency to press for 
“ideal” goals without regard for political consequences. He main¬ 
tained that his responsibility should be to determine what 
statements might provoke controversy and when the publication 
of such controversial statements might serve long-range planning 
goals. Wieland insisted that “planning” as a process was more 
important than any particular plan. Except where political diffi¬ 
culties might be involved, he was generally prepared to accept the 
technical data developed by his subordinates without question. 
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Teig, his assistant director, agreed wholeheartedly. Teig and 
Wieland referred to the weakness of the planning function during 
the regime of Loeks’ predecessor, George Herrold, and noted that 
such a period would recur if city planners were to antagonize too 
many men of power and influence in St. Paul. 

At this time Wieland had been in St. Paul slightly over a year— 
a period of residence even shorter than Dale’s. In December, at the 
same time that Dale’s draft of the land-use plan was completed, 
Wieland had issued the first publication of his tenure, the central 
business district study. It had stated that vigorous action to pre¬ 
serve the economic position of the downtown area was necessary. 
The report’s factual sections had indicated that business activity in 
the central business district was declining, not only relative to the 
suburbs and to the central business district of Minneapolis, but 
also in absolute terms. No one had charged that the study’s data 
were false, but downtown groups and the local newspaper, anxious 
to promote an optimistic picture of St. Paul’s future for business 
and industrial development, had responded to the report’s publi¬ 
cation with anger. Not a single individual or organization of 
importance had come to the planners’ defense. This experience 
had been painful for the planning staff and its political friends. 

Dale had been mindful of the pressure on the Planning Bureau 
from the Chamber of Commerce, booster groups, and others to 
present a rosy view of St. Paul and to avoid proposals for radical 
change. His selectivity in the inventory and analysis of data and 
his acceptance of existing averages as his land-use standards in 
many cases were illustrative of his sensitivity to this pressure. 
Wieland and Teig now suggested the addition of several sections 
to reassure various groups. They edited the factual analysis 
slightly to de-emphasize problems and to highlight opportunities. 
They altered some predictions to make them more optimistic, 
edited the section on prediction to make it seem less tentative, 
and softened Dale’s few controversial recommendations. They 
deleted statements that implied that civic inaction would bring 
stagnation and eventual decline to the city. The following are 
illustrative of the revisions made by the editors. 

Dale had written that unless public action made central areas 
more attractive to apartment developers, St. Paul’s population 
might decline after 1968, when, according to the plan prediction, 
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the city’s vacant land for single-family residential development 
would be exhausted. The warning was de-emphasized, and the final 
draft of the plan predicted a constant rate of growth to 1980. 
Dale's estimate of the acreage that industry would absorb by 1980 
was more than doubled. His recommendation that a market analy¬ 
sis be undertaken to determine the potential of the vast Pig’s Eye 
Lake area was reduced to an aside; the final plan report urged that 
the area be zoned “industrial” because of its apparent “great po¬ 
tential as a future industrial park.” A statement that St. Paul had 
no street plan for parts of the undeveloped East Side was altered to 
read “no final plan.” A statement was inserted praising downtown 
merchants for the “renaissance” that had occurred downtown 
since completion of the central business district report less than a 
year earlier. Dale’s discussion of the dearth of private apartment 
construction since the war was deleted in favor of a statement 
noting an upsurge during the early months of 1959, an d his men¬ 
tion that unpleasant odors from the stockyards were a hindrance to 
residential development on the East Side was deleted. 

Denouement 

Early in the summer of 1959 the plan was reviewed by the Plan¬ 
ning Board. Three meetings were held, each lasting about two 
hours. Only seven of the board’s thirteen members attended as 
many as two of the meetings. Planning staff members presented 
the reasoning behind the chapters on policy and standards, but the 
board confined itself largely to discussing the plan’s summary 
version, which had been prepared by the planning staff after their 
review. It suggested minor language changes, but tended to accept 
the view that laymen could not intelligently criticize experts. One 
member perhaps spoke for the others when he said that the de¬ 
tailed standards should be reviewed by some group with greater 
expertise. 

The board urged, however, that the findings of fact in the plan 
be phrased more optimistically, particularly the discussion of the 
central business district. It deleted several findings of unpleasant 
facts. The board members also expressed their fear that opposition 
to the plan s general principles would be aroused if the plan were 
to contain many specific recommendations. For example, the 
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planning staff had proposed that merchants in old strip commer¬ 
cial areas should be requested to invest money to solve their park¬ 
ing and other problems collectively. The board altered the 
wording to express a simple hope that some solution to their 
problems could be found. A recommendation that a particular 
proposed highway be rerouted to avoid splitting a neighborhood 
was deleted, leaving only a general statement that every effort 
should be made to keep highways from passing through neighbor¬ 
hoods. 

When one board member questioned many of the specific stand¬ 
ards in the plan as being unrealistically costly, Wieland assured 
him that it did not matter. The capital improvement plan, 
Wieland reasoned, set budget priorities. It was a future project of 
the planning staff, and work on it had not yet started. The same 
board member also objected to a recommendation that every 
house in St. Paul be inspected for violation of codes every five 
years. Most homes in the city were owner-occupied and obviously 
maintained above-minimum standards, so regular inspection 
would be an unnecessary nuisance to homeowners and an unjusti¬ 
fied expense to the city. Accordingly, the planning staff altered the 
recommendation to read: “effective inspection at reasonable time- 
intervals.” 

The only subject that the Planning Board discussed at length 
was public housing. The members of the board appeared some¬ 
what tom between their roles as homeowners, parents, and neigh¬ 
bors, and their roles as participants in the planning process. The 
plan draft submitted to them contained a rather bold statement: 
“The plans for new freeways, schools, playgrounds, commercial 
and industrial expansion, and urban renewal projects will greatly 
reduce the amount of private low-income rental housing and cre¬ 
ate a need for additional public housing.” After long discussion, 
the board deleted the final eight words of the sentence and directed 
the planning staff to insert a substitute statement that “the need 
for adequate housing at low rentals must be met.” Two board 
members opposed even this and vainly sought to have all reference 
to low-income housing removed. 

Similarly, one member submitted a memorandum opposing the 
draft plan recommendation that public housing should be con- 
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structed on scattered sites. He argued that such a policy would 
plunge homeowners throughout St. Paul into a state of intolerable 
uncertainty. The planning staff, alerted to the political explo¬ 
siveness of scattered public housing, stood its ground but sub¬ 
mitted a paragraph to be added to the summary version of the 
plan: 

The sites should be those which for various reasons will not be devel¬ 
oped by private owners. So that their construction does not lower 
existing property values in the surrounding neighborhood, these 
housing facilities should be constructed to conform to applicable zon¬ 
ing regulations and enhance the architectural character of the imme¬ 
diate neighborhood. 

Actually, the whole issue of public housing was rather academic. 
Politicians and others likely to be antagonized by proposals for 
more and better public housing had long been confident that 
there would be iitde more public housing in St. Paul. 

The overall effect of the Planning Board’s review was merely to 
eliminate several unpleasant truths about St. Paul and a few 
specific recommendations for public action. It did not change the 
plan in any fundamental way. Planning staff members commented 
privately that the Planning Board rarely contributed much, even 
politically. Although its members were prominent businessmen 
and civic leaders, none were active or influential politically, and 
none were likely to work politically for the plans that they re¬ 
viewed and approved. They did not even appear to have any 
special ability to foresee political trouble. For example, they had 
not anticipated the hostile public reaction to the central business 
district study published late in 1958. And so far as the planners 
could tell, the board’s hesitancy about public housing was personal 
rather than political. 

In October 1959 the Planning Board submitted the land-use 
plan report to Mayor Dillon and the City Council. In addition, 
the staff explained it orally at a City Council meeting. When the 
plan was officially published in November, however, it produced 
no public reaction. No civic organization expressed more than 
mildly polite interest. The newspaper publicized the plan’s find¬ 
ings and projections, but otherwise ignored it. No member of the 
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City Council made any public comment, nor did the council sched¬ 
ule any consideration of it. No apparent effort was made by the 
Planning Board’s members to promote interest in the plan. The 
situation was unchanged when the writer left St. Paul a year 
later. 23,24 

23 it may be noted in passing that when the contract between the Planning 
Bureau and the Housing Authority expired on June 30, 1959, the only por¬ 
tion of the comprehensive plan which was even nearly ready for publication 
was the land-use plan. Wieland argued that the original contract had been 
completely unrealistic, because no agency could produce a worthwhile com¬ 
prehensive plan for only $80,000. After prolonged and occasionally strained 
negotiations, the Authority agreed in the spring of 1960 to contribute an 
additional $33,000 toward work on the comprehensive plan. 

24 It should be noted that Planning Director Wieland remained highly 
critical of this narrative from first to last. The author made several complete 
revisions in an effort to satisfy Mr. Wieland while retaining what the author 
considered fundamental accuracy and balance. In the end, it was possible to 
write nearly nothing about the role Mr. Wieland played in the planning 
process on the basis of interview material. For the most part, only his clearly 
documented actions have been reported. 

After reading the final version of the case manuscript on June 30, 1964, Mr. 
Wieland wrote: 

“I do not believe [the manuscript] could ever be changed sufficiently to have 
me agree with it. You have made several fundamental errors in your approach 
which I believe invalidate the major part of the report 

“1. You completely missed the point that this was a PRELIMINARY plan. 
Planning is an on-going process and over the intervening years, the plan was 
changed substantially before being incorporated as an element of the Com¬ 
prehensive Plan. . . . 

“2. You placed too much reliance on Dale, a very young inexperienced 
junior planner on the staff. He had the usual attitude of the new graduate: 
‘I'm going to remake the world overnight, I have all the answers.’ Certainly it 
was my responsibility as Director to make changes and I did and time proved 
I was right. . . . 

“Frankly, I’m more than ever convinced that your study adds nothing to 
the area of planning. It is so typical of the countless number of reports that 
are written that are highly critical of something that was done, but the author 
usually lacks the expertise to make constructive criticisms. This study in my 
opinion falls into this category. 

“Under these circumstances, I could never give my approval to the pub¬ 
lication of this report. If it is published, it will have to be over my objections 
and I hope you have the courtesy to record these objections.” 
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In Retrospect 25 

The St. Paul land-use plan dealt with little more than one-fifth 
of the Twin Cities metropolitan area. The estimates of future 
conditions on which the plan was based were, unavoidably, ex¬ 
tremely shaky. There is little more to say about these obvious 
facts. Taking a local perspective and considering only foreseeable 
conditions and consequences, however, one can still inquire as to 
whether the land-use plan was in any significant sense “compre¬ 
hensive” or “rational”? 

The plan was not based on any comprehensive or carefully 
articulated vision of the good city. Nor was it based on systematic 
study of articulate citizen fears and desires. No public discussion 
accompanied the planning process, though one was expected (over- 
optimistically, as it turned out) after the plan’s publication. Thus, 
even when dealing with goals and means on which local consensus 
could be assumed, the planners lacked any systematic way of deter- 
mining priorities. In addition, they chose, considering the land-use 
plan essentially a general goal statement, to plan without syste¬ 
matic analysis of costs, either public or private, financial or social. 

This is not to say, of course, that the plan was based on no 
estimates of urban needs, probable costs, and political possibilities. 
It is merely to say that these estimates were based on professional 
training and experience, not systematic study. Academic planners 
familiar with the published plan have advised the writer that it was 
rather typical in its value premises of American land-use plans of 
the late 1950’s. 26 Its overall objectives appeared to be the follow¬ 
ing: (1) to make the city a safe place in which to own property, 
primarily by stabilizing existing land-use patterns; (2) to reduce 
the tax burden on current residents by attracting new land uses 
that would pay more in taxes than they would consume in serv- 


-® This section is avowedly interpretative rather than narrative. Several par¬ 
ticipants m the land-use planning process have expressed disagreement with 
pOTtions of it Where they have failed to persuade the author, they have been 
offered the opportunity to state their views in footnotes. 

^They have a^> considered it technically above average (judging on the 
tens of the published plan alone). They have not ranked it with L few very 
b«t plans pubhshed in this period, most of which were produced in i™ 

^ ■£*•**. political 
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ices; (3) to enable people to go about their daily business more 
conveniently; (4) to offer residents more fresh air, outdoor 
recreation space, and physical safety from accident and disease; 
and (5) to make the city more pleasant to look at (for lovers of 
neatness and domesticated greenery). The relationship of these 
objectives to “goodness” in urban life was not elaborated in the 
plan. 27 To the planners, however, they seemed beyond contro¬ 
versy, subject only to the criticism of being insufficiently far- 
reaching. 28 

Of the concepts discussed at length in the plan report, only one 
reflected direct concern with a major cause of human unhappiness. 
That one was “blight,” which the planners made clear was the 

27 John Dyckman has recently characterized "orthodoxy” in American phys¬ 
ical plan-making as follows: "The approved physical solutions are marked by 
an enthusiastic tidying up of land-use mixtures, a restoration of more or less 
formal order, a segregation of uses, and the imposition of a middle-class aes¬ 
thetic. Sometimes the . . . solutions are defended by arguments of the eco¬ 
nomic merit of the orderliness and the efficiency. ... At other times, the 
aesthetic is defended for its own sake. ... A ruling protestant ethic . . . 
prescribes healthy, outdoor participation activities.” This quotation is from 
a preliminary draft of Dyckman’s Introduction to a forthcoming book entitled 
Readings in the Theory of Planning: The State of Planning Theory in Amer¬ 
ica. Dyckman indicated in a personal communication dated December 10, 
1964, that the published version of the Introduction would be substantially 
changed from the preliminary draft, but that he still stood by the quotation 
cited here. 

28 Dale commented: "Any person who believes that the means at hand will 
allow us to plan major changes in the City environment belongs to the 'ivory 
tower* school of planning. He has not been through the school of hard knocks 
and practical reality. . . . The planning profession is full of dreamers who, 
in my opinion, are a danger to the survival of our profession. Planning is in 
trouble in Minnesota. . . . Ten years ago there were less than 10 professional 
planners in the State. The postwar building boom was accompanied by a rise 
in development problems. The planning profession was the sole voice crying 
out: We can help you solve your problems.* As a result, planning flourished 

the State now has over 50 professional planners (including those who claim 
to be planners*). But , we do not have the answers, and unless we provide 
some practical answers soon, I fear that planning will again begin to decline, 
at least in Minnesota. Those planners who have big ideas about changing a 
City can never get specific, they can never tell you how it can be done, and 
they cannot even give you a specific idea of what the major changes should be. 
They always say. We are studying the situation/ * , , How long can we 
wait?*’ 
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archenemy of cities and city planners. Though never defined pre¬ 
cisely, “blight” was apparently a dose relative of the U.S. census 
term “dilapidated.” The census defined a dilapidated dwelling 
unit as one that the census enumerator considered, on the basis of 
casual inspection, rundown, neglected, of inadequate construction* 
providing inadequate shelter against the elements, or endangering 
the safety of its occupants. The plan dealt with blight—which 
referred to neighborhoods rather than individual dwelling units 
—as if It were characterized by shabbiness, disrepair, a chaotic: 
mixture of uses, and a general lack of community spirit. 

According to the plan diagnosis, blight resulted from poor - 
maintenance of property, which was caused, in turn, by mixtures 
of land use and by building obsolescence. For example, a home- 
owner found a major street built in front of his house or a garish 
store-front across the way. He decided that the neighborhood was 
declining and that further expenditure on his property would be 
throwing good money after bad. Elsewhere, old buildings that 
failed to meet current standards of density and construction were 
exploited by speculators who crowded in low-income tenants and 
ignored maintenance needs. The plan implied that government 
should prevent the first situation from arising by forbidding mix¬ 
tures of land use. Where mixtures already existed, a palliative 
would be to form block clubs, which might Inspire cooperation, 
and assure homeowners that their high maintenance expenditures 
would be matched by their neighbors. The remedies for profitable 
obsolescence were enforcement of codes and slum clearance. 

The plan did not explore the social causes of blight, such as the 
demoralizing effects of poverty, racial discrimination, overcrowd¬ 
ing, and lack of hope. Nor did it explore the economics of blight 
in any depth: for example, it neglected to inquire whether owners, 
tenants, or both, had the ability or desire to pay for improvements 
of their blighted homes. Nor did it deal seriously with the organi¬ 
zational requirements of change. It proposed grass roots action 
through block clubs, but Ignored the fact that block clubs had 
repeatedly disintegrated throughout the country—even in middle- 
class neighborhoods—unless prodded and aided by official agencies. 
The plan did not propose any program of official support for the 
clubs. Finally, the plan did not deal with the issue of whether bet¬ 
ter housing by itself, if it brought about increased financial pres- 
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sure on low-income families or intensified overcrowding, con¬ 
tributed to the well-being of the community. 29 

On the whole, then, the plan was quite a cautious document. It 
focused on what the planners believed to be consensus objectives. 
It eschewed discussions of the political, social, cultural, and for the 
most part even the economic factors which had produced St. Paul’s 
current land-use “problems.” It avoided specific proposals for 
change on the ground that a land-use plan was no place for them, 
that its purpose was to teach general lessons and preach general 
solutions without inviting controversy over details. Even on the 
general level it did not suggest the need for any expensive locally 
financed public programs. 

Nonetheless, few political or civic leaders paid any attention to 
the plan. A number who were interviewed in the months after the 
plan’s publication expressed the opinion, largely based on reading 
the plan’s summary statement, that it was “visionary” and that 
they could perceive no practical proposals in it that were likely to 
require their attention in the foreseeable future. By the fall of 
i960 St. Paul planners generally agreed that their work on the 
land-use plan had produced few noticeable accomplishments. 
They professed to doubt that any elected official in the city had 
even thought the plan sufficiently important to read. 

Dale in particular was shaken by this experience. He told the 
writer that he now doubted the utility of producing land-use plans 
separate from specific legislative proposals. The information on 
which any land-use plan was based soon became obsolete, he 
argued, and it therefore seemed ridiculous to gather data and 
formulate general goal statements, only to wait many years for 
legislation, by then probably out of date, to result. Furthermore, 
Dale now thought that no abstract plan was likely to have much 
educational impact. The acquired reflex of important groups in 

29 If fl ie plan’s discussion of blight lacked bite, it was apparently not atyp¬ 
ical. Robert Mitchell has written: “Many American cities are engaged in 
preparing plans and programs for ‘urban renewal.’ Often this is thought of 
as a group or series of acts intended to remove, halt, or prevent ‘blight.’ But 
the very concept of ‘blight’ is unstructured, whether it be a condition or a 
kind of urban change. Its prevention or removal is essentially a negative ob¬ 
jective aimed at an undiagnosed mixture of symptoms” (“The New Frontier 
in Metropolitan Planning,” American Institute of Planners Journal, XXVII, 
No. 3 [August 1961], 170). 
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any community was to ignore the many goal statements issued by 
planning agencies and to conserve their energy for concrete 
proposals with price tags attached. Plans that failed to lead to dis¬ 
cussion and action could have little educational or other value. 

Dale was not alone, of course, in his view that general planning 
should be quickly followed up by legislative initiatives. The ideal 
companion to a land-use plan, according to orthodox planning 
theory, was a zoning ordinance. Zoning ordinances included 
immense detail, however; and it was difficult to justify the expense 
of their preparation unless demand for their enactment existed. It 
was possible to contend that a land-use plan was somehow useful 
even though no specific action was taken to implement it, but a 
zoning draft was clearly a total loss unless it provided the basis for 
legislation. Only rarely did public demand for a new zoning 
ordinance exist. In St. Paul it did not exist. The zoning ordinance 
of St. Paul, four decades old and loaded with amendments de¬ 
signed to satisfy individual petitioners, was regarded by the plan¬ 
ners as inadequate to deal with current problems. Political leaders, 
however, valued their prerogative to zone constantly and without 
preset criteria. Many professional dealers in land liked the existing 
situation, in which zoning variances were easy to obtain. The 
value of their land depended frequently on speculation about its 
possible future uses. Any zoning ordinance based on abstract gen- 
eral principles would alter these speculative values, in some cases 
drastically. No one could predict with assurance who would gain 
or lose. Likewise, builders did not care to be subject to close super- 
vision of the quality of their work. The owners of structures 
designated as nonconforming uses were unlikely to be happy with 
any new ordinance. And the great mass of property owners whose 
investment the planners sought to protect were apathetic. Few 
were aroused by the prospect of a city designed for greater “live- 
ability.” 

A zoning ordinance proposal would have faced the same obsta- 
cles to rationality as the land-use plan. These obstacles would then 
have been even more apparent, because a zoning ordinance must 
embody hard choices about priorities. Its creators would have been 
compelled to deal with pressing issues and specific properties. The 
St. Paul planners believed that they had no political support for 
such an enterprise. The city administration, faced with biennial 
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elections, had no wish to incur battles, especially battles to reduce 
its own prerogatives, when it could avoid them. The administra¬ 
tion's lack of interest in the land-use plan reflected its certainty 
that the safest political path lay in not stirring up issues that voters 
hadn't troubled to raise themselves. Few political leaders cared to 
risk their futures in the service of abstract principles. If they did, 
they wanted the principles to matter to many people outside the 
civil service. 

There was also probably a matter of temperament involved. 
Planners complained privately that the bias of councilmen was 
away from all abstraction. The City Council would debate for 
hours about “human interest” cases, in which the immediate inter¬ 
est of some individual or small group was at stake, but it seemed to 
prefer noninvolvement in the more complex and long-range issues 
of public policy. By some process of self-selection, it appeared, men 
who enjoyed study were more likely to become planners than local 
politicians. 

Blomquist was somewhat less pessimistic than Dale. He thought 
that, regardless of the fate of the plan's recommendations, its in¬ 
ventory and analysis would prove to be of lasting value. 30 Their 
availability as reference works, he believed, would encourage the 
habit of informed decision-making by public officials. No agency 
had hitherto collected such data for convenient reference. Even 
before publication of the plan, State Highway Department engi¬ 
neers had devoted almost a full man-year to work with the large 
base maps that had been prepared as part of the land-use planning 
process. Consultants hired by the School Board and others ap¬ 
pointed by the Chamber of Commerce had used the base maps 
intensively. Public officials continually used them as a basis for 
discussion with citizens irate about one public action or another. 
Private agencies had begun to use block-census data, which they 
had previously ignored, in deciding how to distribute their re¬ 
sources and personnel. The collected and organized data in the 
plan maps of current and projected future land use clearly indi¬ 
cated facts and trends that had previously been ignored. Danger¬ 
ous street intersections, unused space near existing inadequate 
playgrounds, physical land-use barriers, residential enclaves being 

30 Dale was scornful of this argument. The Planning Bureau was supposed 
to be a planning, not a municipal research, agency, he commented. 
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devoured by industrial expansion, and other features of the city s 
layout were now more easily discernible. 

Other planners stressed that the planning process enabled a few 
men, presumably well-trained, intelligent, and dedicated to the 
public interest, to think seriously about the city’s major land-use 
problems. As it proceeded, the more obvious assets and liabilities 
of each section of the city were studied in detail and assimilated in 
ioio by a few minds. The more obvious opportunities for public 
policy to aid development were inventoried and discussed. The 
conclusions were not profound, but no agency had previously 
endeavored to provide even this elemental base for informed con¬ 
sideration of alternatives. 

The planners interviewed were disinclined to brood about the 
value premises of their work. Their faith, they said, was in the 
democratic process. Their methods of serving it were, essentially, 
(i) intuition about community values based on their experi¬ 
ences as professional public servants and as local citizens, and 
{2) analysis of the determinants of local land values. Their job, 
they said, was to propose goals for the community, taking care to 
consider not only popular desires but also the requisites of any 
social system in which those desires were likely to be met. The 
politician's job was to decide which of the proposed goals most 
interested his constituents, and which of the others were most 
important to their welfare. 

When pressed for the reasons why the land-use plan simply 
listed goals and points to consider without exploring their con¬ 
flicts, costs, and priorities, the planners were likely to answer as 
follows: The capacity to make a complete statement of the com¬ 
plex considerations underlying every planning recommendation 
does not exist anywhere in the planning world. Any statement the 
planning staff could have produced would have been so complex 
itself that it would have gone completely unread. Anyone who had 
read it would have been completely overwhelmed by the obstacles 
to action. The reasonable thing, perhaps even the “rational” 
thing, in this situation was to overcome self-doubt in order to set 
goals, to start people moving, and to inspire respect for planning. 

Thus, goal-setting was in an important sense a technique of mass 
psychology, a way of arousing the public’s interest by setting it 
definite tasks. At the same time, the planners strongly believed 
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that their recommendations deserved implementation, or at least 
serious consideration and revision. They recognized that their 
intuitive perceptions of community goals were imperfect, and that 
their applications of them were bound at best to be “reasonable” 
rather than “rational.” But they still considered the public regula¬ 
tion of land use according to the kind of plan they had produced a 
“good thing.” When asked their reasons, they generally argued 
more or less as follows: 

Within a given culture men can agree that certain objectives are de¬ 
sirable and that certain interpretations of general goal statements are 
“about right/' No doubt the range of cultural agreement varies widely 
from one goal statement to another, and with every one is constandy 
subject to change. It is better, nonetheless, to seek collective solutions 
to problems which require them on the basis of this intuitively sensed 
cultural agreement than to accept public paralysis in the absence 
(which, after all, must be eternal) of total knowledge. 

This was certainly a reasonable argument. It left unanswered, 
however, the question of how planners distinguished the problems 
which required collective solutions from those which did not. The 
St. Paul planners had no consensus on how to answer this question 
explicitly, but they seemed to have answered it implicitly in the 
land-use plan by showing great respect for the status quo. They 
had confined their recommendations to areas in which private 
parties did not commonly act (such as construction of public 
streets) or would be unlikely to act unless public action eased the 
path (e.g., by the use of eminent domain to assemble large tracts 
of land for industrial development). Within the sphere of activity 
to which they limited themselves, they had sought recommenda¬ 
tions which they thought would benefit many while seriously 
harming no one and inconveniencing few. This was all in accord 
with their view of themselves as moderate and practical men, 
extremely cautious in the face of uncertainty but unwilling to be 
paralyzed by considerations that were of interest only to “ivory 
tower” theorists. 
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The Ancker Hospital Site 
Controversy 


Introduction 

In the development of general plans, conflicts between planning 
principles and other principles worth defending are seldom men¬ 
tioned. They frequently spring forth full blown, nevertheless, 
when the moment comes to make a project decision. At such times 
the planners and their antagonists cannot ignore the existence of 
conflict, but they may have a very partial view of its significance. 
Each may assume that the other has selfish motives and argues dis¬ 
honestly. Some evidence can usually be found to support one or 
both assumptions. The combatant who prevails in the end, if one 
does, finds it most gratifying to think that the decision-maker 
accepted his arguments. The defeated combatant is likely to think 
that the decision-maker failed to understand, or that he had some 
nefarious motives. 

In the Ancker Hospital site controversy, city planners disputed 
with forces led—at least intellectually—by a hospital architect. 
Each side may have had some reasons for its position which it 
never found convenient to discuss publicly. Arguments in debates 
are bound, after all, to be selected in part on strategic grounds. 
Still, there is no reason to think that either side doubted the wis- 

•A shortened version of this chapter appeared as The Ancker Hospital 
Site Controversy , ICP Case Series, No. 82 (University of Alabama Press, 1964), 
copyright © 1964 by the Inter-University Case Program, Inc.; reprinted 
with permission. 
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dom of its recommendation or the essential benevolence of its 
motives. 

At the battle’s end, the city planners saw their recommendation 
accepted. They not unnaturally judged that their ability as profes¬ 
sionals to locate public facilities had once more been confirmed. 
This writer found in the course of his research, however, that the 
planners' recommendation had won acceptance in large part for 
reasons unknown to the planners; and that if the arguments the 
planners advanced had had to stand alone against those of their 
antagonists, the laymen who had to choose would have had a diffi¬ 
cult time indeed. 

The layman’s point of view is crucial, because the conflicting 
claims of generalist planners and specialists must in the final 
analysis be evaluated by laymen. It seems fitting, therefore, for one 
of our cases to deal in part with the problems of conscientious 
laymen asked to choose between contesting experts. The Ancker 
Hospital Site Controversy provides an opportunity not only to ex¬ 
amine the problems of laymen in such a situation, but also to 
contrast their approach to a single-choice problem with the 
approach of a group of generalist city planners and with that of an 
acknowledged specialist. 


Background 

The three largest hospitals in the city of St. Paul in 1955 were 
Ancker Hospital, a public institution with a rated capacity of 850 
beds and administered by the Ramsey County Welfare Board; 
Miller Hospital, a nondenominational Protestant institution with 
a rated capacity of 360 beds; and St. Joseph’s Hospital, a Catholic 
institution with a rated capacity of 260 beds. 1 The two private 
hospitals were separated by only a single city block. 

For many years the physical plant of Ancker Hospital had been 
outmoded and uneconomical. In the early 1940’s the Welfare 
Board had retained the local architectural firm of Ellerbe and 
Company to evaluate the Ancker Hospital heating system. Frank 
Rarig, who had served as Executive Secretary of the Welfare Board 
from 1935 to 1940 and then as a member, later recalled that he 
had hoped Ellerbe’s findings would lead him to recommend con- 

1 By 1959 St. Joseph’s Hospital had completed a modernization program 
that gave it a rated capacity of 407 beds. 
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straction of an entirely new hospital. When Ellerbe had reported 
that the most economical course at the time would be renovation, 
Rarig had been disappointed. 

Even the need for improvement, however, had been essentially 
ignored until September 1952, when the Minnesota state fire 
marshal had threatened to condemn the hospital as a fire hazard. 
For about a year the County Welfare Board had discussed possible 
courses of action; then in August 1953 it had hired Booz, Allen, 
Hamilton, a leading management consulting firm, to evaluate the 
hospital's facilities and operating costs and to recommend neces¬ 
sary action. The consultants had submitted a 400-page report in 
July 1954, concluding that Ancker Hospital was a fire hazard and 
that its structures were outmoded and uneconomical to maintain. 

Basing their recommendations on assumptions about the antici¬ 
pated quantity and quality of service, which some local planners 
later believed were premature, the Booz, Allen, Hamilton con¬ 
sultants had concluded that the present site of Ancker Hospital 
should be retained and that the facilities of the hospital should be 
improved to accommodate a bed capacity of 1,025. They had sug¬ 
gested two alternative proposals for renovation. One approach, 
which they had estimated would cost about $2.25 million, was to 
improve only the most deficient of existing facilities. They had 
considered this, however, to be tantamount to throwing good 
money after bad and had pointed out that similar expenditures 
would be required periodically to bring the hospital's other aged 
buildings and facilities up to approved standards. A second alter¬ 
native, while estimated to cost four times as much in the begin¬ 
ning, was likely to prove more economical in the long run. The 
older buildings were to be razed, several of the newer ones 
renovated, and two large new buildings constructed. 

On January 31, 1955, largely in response to the report of Booz, 
Allen, Hamilton, several doctors on the staff of Ancker Hospital 
induced the County Medical Society to go beyond the consultants' 
formal recommendations and to pass a resolution favoring the 
construction of a completely new hospital at a more convenient 
location, preferably near Miller and St. Joseph's hospitals. Under¬ 
lying the doctors' proposal was an idea that was being promoted by 
a small group of people in the community, the idea that a single 
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medical center, embracing the three largest hospitals, should be 
established in St. Paul. 

Advancing the Medical Center Idea 

Over the years a number of influential men in the city other 
than doctors had also come to believe that a new Ancker Hospital 
was needed and that building it might provide the occasion for 
establishing a medical center. Among them were the following: 

(1) Frank Rarig, Executive Secretary of the Amherst H. 
Wilder Foundation, an endowed, Minnesota, nonprofit corpora¬ 
tion that operated the second largest outpatient clinic after 
Ancker Hospital in Ramsey County. Among other things, the 
program of the foundation included three day nurseries, a nursery 
school for handicapped children, and a child guidance clinic. 

(2) Frank Marzitelli, a labor leader who served as a member of 
the St. Paul City Council from 1950 through 1957, when he be¬ 
came Deputy Commissioner of the State Highway Department. 

(3) A. A. Heckman, Executive Director of the Louis W. and 
Maud Hill Family Foundation, a regional, grant-making founda¬ 
tion, functioning in the Northwest and focusing its program on 
research, experimental, and demonstrational projects in several 
fields, especially in science, education, health, and welfare. 

(4) E. E. Engelbert, a St. Paul businessman who had assisted 
many community improvement efforts in the city. 

On the subject of a new Ancker Hospital, these men were con¬ 
cerned about the outmoded nature of the Ancker plant and the 
fact that its maintenance costs were rising rapidly every year. They 
realized that renovation appeared politically more feasible at the 
moment than construction of an entirely new hospital, but they 
doubted that it would be more economical in the long run and 
found the idea of combining construction of a new Ancker with 
establishment of a medical center an intriguing one. They noted 
that the trend in medical practice was toward an ever more narrow 
specialization and that the small hospitals of St. Paul were finding 
it increasingly difficult to offer the full range of services required. 
Furthermore, there were many hospital facilities that the three 
local institutions could not justify financially because of insuffi¬ 
cient full-time demand. Even if Ancker, Miller, and St. Joseph’s 
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Hospitals administered all major facilities jointly, it was likely that 
these problems could be only alleviated, not eliminated. They rea¬ 
soned that over time the cooperation of these three hospitals might 
encourage the city’s remaining hospitals to join in helping to 
finance very expensive facilities for common use. The concentra¬ 
tion of half of the city’s hospital beds in a medical center would 
also benefit the community in other ways. For example, when 
moving patients from one hospital to another to utilize different 
facilities, the hospitals would less frequendy have to take am¬ 
bulances from emergency service. Similarly, the doctors of Ancker 
Hospital who practiced at Miller or St. Joseph’s hospitals would be 
able to save time in driving to and from Ancker Hospital. More 
than nine-tenths of the doctors who contributed time at Ancker 
Hospital also practiced at Miller Hospital, St. Joseph’s Hospital, 
or both; these men could avoid the necessity of shuttling between 
their private and public hospital patients. The construction of a 
medical office building nearby would also contribute to a more 
efficient use of doctors’ time. 

The champions of the medical center pointed out, further, that 
all hospitals depended heavily on interns and residents; each year 
12,000 positions for interns and residents were available nation¬ 
ally. Public and university hospitals traditionally faced the least 
difficulty in filling their rosters because they offered young doctors 
the opportunity to learn by practicing on varied caseloads and by 
assuming responsibility for nonpaying patients. If Miller and St. 
Joseph’s hospitals were permitted to participate in a medical cen¬ 
ter, they could offer more attractive opportunities to their younger 
staff members. Certainly, it was reasoned, the whole city would 
gain if the two largest private hospitals could attract more and bet¬ 
ter interns and residents. 

During the s umm er of 1955, Mayor Dillon of St. Paul, induced 
by the proponents of the medical center approach, appointed a 
Citizens Committee on Ancker Hospital. The committee met for 
the first time in October 1955. Engelbert was selected as its 
chairman. 

Engelbert, Rarig, Heckman, and their associates realized that 
the construction of a new Ancker Hospital would probably re¬ 
quire a large bond issue. Since the hospital was a joint city-county 
insitution, in which the city financed about 27 per cent of the costs 



The Ancker Hospital Site Controversy 149 

and the county about 73 per cent, enabling legislation would be 
necessary to permit elected officials to issue bonds without a public 
referendum. The legislature never acted on local problems unless 
the local legislative delegation involved exercised the initiative. 
The operating rules of the Ramsey County delegation allowed any 
three of the twelve representatives or any single senator to veto a 
recommendation. Thus, legislative approval of anything opposed 
by an influential segment of the community was unlikely. It was 
thought that significant opposition to the construction of a new 
Ancker Hospital would most likely come, if at all, from groups 
that generally opposed government spending. Support was there¬ 
fore sought from tax-conscious groups in the community. During 
the early months of 1956 Julian Baird, chairman of the board of 
the First National Bank (subsequently Under Secretary of the U.S. 
Treasury) and one of the two or three most influential business¬ 
men in the city, was persuaded after several discussions reviewing 
the Ancker situation to help secure business support. Baird in turn 
persuaded many of the other top corporation executives of St. Paul 
to contribute their support. The decisive arguments seem to have 
been that the medical center would attract business from sur¬ 
rounding states, improve the quality of medical care In the 
community, perhaps inspire creation of a medical school before 
long, and contribute intangibly to the image of St. Paul as a 
dynamic metropolis. It should be noted that the businessmen gave 
their support primarily to the medical center concept, which they 
approved in large part for its dramatic, or “booster,” qualities. 
This is not to say that their motives were crudely economic. Their 
taxes would be raised to pay for the medical center. If a medical 
school followed, they would also be asked to finance that. 

The Mayor’s Citizens Committee Report 

The promotional effects of the mayor's committee continued 
during 1956 and the early months of 1957. The committee did 
not commission any new studies and it sought no new facts, but 
time was not wasted. When it reported in May 1957, it had 
achieved a large measure of internal consensus among its mem¬ 
bers, and several men who were prominent in tax-conscious circles 
in the community had been won to the cause. 

The committee followed the lead of Ancker Hospital staff 
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members in recommending that a new 600-bed Ancker Hospital 
be built adjacent to Miller and St. Joseph's hospitals, so that the 
three institutions might operate as a single medical center. The 
committee also reported that in 1954 the Booz, Allen, Hamilton 
consultants had privately favored the building of a new Ancker 
Hospital adjacent to Miller and St. Joseph’s. Representatives of 
the consulting firm, according to the committee, had suppressed 
their first choice for fear that the community would be unwilling 
to finance a completely new hospital. 

During the period of the committee’s work, Thomas Ellerbe, 
head of a local architectural firm and another supporter of the 
medical center concept, had privately estimated to Englebert, 
Rarig, and Baird that construction of a new Ancker Hospital in 
the location indicated would cost about $16 million. He admit- 
tedly had based his estimate not on a detailed analysis of the 
planned hospital, but on his long experience in designing hospitals 
elsewhere in the United States. His firm specialized in hospital 
work and was widely recognized as one of the leading hospital 
architectural firms in the nation. Ellerbe had grown up in St. 
Paul, had attended school in the city, and had enjoyed long per¬ 
sonal friendships with some of the medical center proponents. As 
one of them put it later: “When you have one of the two or three 
most prominent hospital architects in the nation in your home 
town, you naturally turn to Mm for as much advice as he will 
give.” The committee therefore accepted his estimate and urged 
that legislation authorizing a $ 16-million bond issue be sought. 

Securing Legislative Authority 

As the mayor’s Citizens Committee on Ancker Hospital pre¬ 
pared to issue its report, it became apparent that haste was neces- 
sary if enabling legislation for a bond issue was to be secured. The 
legislature was in session, but would adjourn within several 
months and not meet again for two years. After some dispute 
about financing provisions a bill incorporating the committee’s 
major recommendations was approved by the Ramsey County 
Board of Commissioners and the St. Paul City Council for convey¬ 
ance to the local legislative delegation. 

During this legislative campaign another figure, Edward 
Delaney, played perhaps the central role. Delaney had been mayor 
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of St. Paul from 1948 to 1952 and a member of the County Board 
since 1954. As mayor he had relied heavily on Frank Rarig as an 
adviser on health and welfare matters, and had devoted a substan¬ 
tial portion of his energies to them. He had long been concerned 
about the dilapidated state of Ancker Hospital and had promised 
in his 1954 campaign for the County Board to bring about con¬ 
struction of a new Ancker Hospital. It should be noted, however, 
that he had no preconceptions about where the hospital should be 
located. Delaney was particularly proud of his role on behalf of 
what he called the “downtrodden,” and it was generally believed 
that his fight for public housing and similar measures had cost him 
the mayoralty, despite St. Paul's traditional support of labor- 
endorsed candidates. A colorful figure, he recalled with pleasure 
that, as mayor, his first conflict with the St. Paul Chamber of Com¬ 
merce had been over Ancker Hospital: 

We made up the 1949 budget providing a large sum for desperately 
needed equipment and remodeling at Ancker. The Ghamber resolved 
that $800,000 should be cut out. The City Council voted unanimously 
for the cut. But I convinced the Board of County Commissioners to 
restore it. When the board and council disagree over money matters 
on Ancker, the lower figure rules, so I had to get the council to reverse 
itself. The councilmen agreed, merely as a courtesy to me, to recon¬ 
sider. For the public hearing we then scheduled, I hired a court re¬ 
porter and rented a recording machine. I announced at the start of the 
hearing that every word would be recorded doubly and beyond dispute 
for posterity. Then I read the budget, item by item. I stopped after 
each item and asked for objections: for instance, “Does anyone think 
that Ancker Hospital should not have a cardiograph machine?” No one 
did. At the end, Rosen and Mortinson moved that $600,000 be re¬ 
stored. “Human misery leaves no room for compromise,” I said. Rosen 
laughed and answered, “O.K., Simon Legree, you win.” 

In 1957 Delaney was chairman of the County Board's Welfare 
Committee and also of its Legislative Committee (which handled 
relations with the state legislature). He took responsibility for 
working out successive compromises that might win the support of 
the board and the St. Paul City Council, lobbied for passage in 
both, and lobbied almost every day for three months to secure 
passage of the bonding bill by the legislature. Throughout this 
period he received effective help from Marzitelli, who was chair- 
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man of the City Council’s Legislative Committee and thus was 
lobbying continuously for a variety of legislation desired by the 
city. In addition, prominent businessmen indicated their support 
on a number of occasions and Frank Rarig frequently gave tech¬ 
nical testimony in support of the bill at the Capitol. The bill was 
eventually enacted with several amendments in the final hour of 
the legislative session. 

During the legislative campaign opposition sufficient to prevent 
passage of a less well-endorsed and well-shepherded bill became 
apparent. Some legislators differed about how the costs of the new 
hospital should be split between the city and the county. Others 
wanted to require a referendum before bonds could be floated. 
The bill as passed included a compromise provision enabling 10 
per cent of the county’s voters who had voted in the last guberna¬ 
torial election to petition for a referendum on the act within 
thirty days of passage. This was regarded as an impossible require¬ 
ment, but it was the way of saving face for those who had pressed 
for a “strong” referendum provision. 

Another and eventually more important controversy involved 
the composition of the Ancker Hospital Facility Building Com¬ 
mission that would come into being as a result of the legislation. 
The commission’s key decisions were to require approval by both 
the County Board and the City Council, but as the initiating body 
it would be the central locus of official power in disputes over 
where and how to build the new hospital. Elmer Andersen, then a 
Conservative 2 State Senator from St. Paul and later Republican 
Governor of Minnesota (1961-1963), opposed the idea of permit¬ 
ting the City Council and County Board to appoint the com¬ 
mission. He knew that St. Paul’s business leaders wanted a blue- 
ribbon commission to be appointed, preferably under the 
chairmanship of Engelbert, and he hoped to be able to bring 
about this result if the legislative delegation made the appoint¬ 
ments. 

D. D. Wozniak, a State Representative from St. Paul, had 
another reason to press for legislative appointment of the commis- 

2 The Minnesota legislature was one of two in the nation currently elected 
on a nonpartisan basis. Two factions operated within it, however. They were 
faiown as liberal and Conservative, and generally corresponded to the 
Democratic-Farmer-Labor and Republican parties 
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sion members. He represented the district in which the existing 
Ancker Hospital was located. Neighborhood businessmen, most 
of whom were proprietors of small retail shops, had been en¬ 
couraged by the 1954 Booz, Allen, Hamilton report to hope that 
the neighborhood and their business interests would be benefited 
by major renovation and reconstruction of the existing Ancker 
Hospital. On the other hand, the recommendation of the mayor’s 
committee, favoring a new Ancker Hospital located adjacent to 
the Miller and St. Joseph’s Hospitals, seemed to suggest abandon¬ 
ment of the neighborhood. Organizing to prevent this, they were 
led by an undertaker who (according to his opponents) may have 
feared that he would lose his advantageous relationship with the 
hospital if it were relocated in another area of the city. He per¬ 
ceived himself, it should be noted, as simply a neighborhood civic 
leader. Although these businessmen were not influential on a city¬ 
wide or county-wide basis, they did manage to win the support of 
Representative Wozniak. He cooperated with Andersen in mak¬ 
ing sure that the final bill contained a provision permitting the 
local legislative delegation to appoint five of the nine members of 
the new Hospital Commission. Ironically, whereas Andersen sup¬ 
ported the provision in hope of bringing about speedy execution 
of the recommendations of the mayor’s committee, Wozniak sup¬ 
ported it hoping he would be able to block committed proponents 
of the medical center idea from serving on the commission. In this 
Wozniak was to come very close to complete success. 

Establishment of the Ancker Hospital Facility 
Building Commission 

The nine-man commission that came into being contained only 
two men who had had any previous interest or involvement in the 
problems of Ancker Hospital (and none who had served on the 
mayor’s committee). Delaney was a “natural” for one of the two 
County Board appointments, and Frank Marzitelli was a “natu¬ 
ral” for one of the legislative delegation’s appointments. Marzitelli 
had just resigned from the St. Paul City Council and, almost 
uniquely, enjoyed the warm support and trust of politicians, labor 
leaders, and business leaders throughout the community. He was, 
at this point, deputy commissioner of the State Highway Depart¬ 
ment; and the interstate freeway was expected to run between 
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Miller and St. Joseph’s hospitals. If a site in that area were even¬ 
tually selected for a new Ancker Hospital the closest cooperation 
between the Hospital Commission and the Highway Department 
would be desirable. There had to be a Highway Department 
representative, therefore, and in addition to having strong local 
roots Marzitelli handled these matters for the department. 

The remaining members of the commission were: former St. 
Paul Mayor Daubney (1952-1954), a Conservative member of the 
County Board; a Liberal and a Conservative from the St. Paul 
City Council; a Catholic priest; a Lutheran minister from the 
neighborhood of the existing Ancker Hospital; an official of a local 
labor union; and a contractor. The last four, together with 
Marzitelli, were the legislature’s appointees. In addition, one 
Liberal and one Conservative member of the county legislative 
delegation sat on the commission without voting rights. 

Englebert, Marzitelli, Rarig, and others who had led in the 
campaign for a new Ancker Hospital believed that there had been 
more than enough study of the problem and that the time was ripe 
for decision and action. They assumed that the new hospital would 
have to be situated adjacent to Miller and St. Joseph’s hospitals 
and believed that the commission should proceed to the settling of 
details. Of the commission members, however, only Marzitelli 
seemed ready to decide. Chairman Delaney, despite his long-held 
belief that a new Ancker Hospital should be built, had never 
committed himself to the idea of a contiguous or nearly con¬ 
tiguous medical center. He declared his intention to search open- 
mindedly with his fellow commissioners for the best way to spend 
the authorized $16 million. 

The Hospital Commission held Its organizational meeting in 
October 1957. Delaney was elected chairman, and then the com- 
mission proceeded to choose a consulting architect to evaluate the 
present Ancker plant and later, presumably, to evaluate alterna¬ 
tive sites for a new hospital. Eight architects presented their bids. 
Admitting that its members lacked knowledge of technical stand- 
ards on which to base a selection, the commission limited its choice 
finally to the two local architectural firms, one of which was 
Thomas Ellerbe’s firm, Ellerbe and Company. During the follow¬ 
ing months the commission sought to make up its mind which 
firm to retain. Rarig on one occasion testified to the commission 
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that Ellerbe was far better qualified for hospital work than the 
other local firm. Ellerbe was eventually chosen by a vote of 5-4, 
and on July 1, 1958, the agreement was formally approved. 

Marzitelli appears to have been the only member of the com¬ 
mission who knew that Ellerbe already had rather well-formed 
views about the desirability of a new Ancker Hospital adjacent to 
Miller and St. Joseph’s hospitals. 3 

Ellerbe’s first assignment was to evaluate the existing Ancker 
Hospital plant. While he worked on this, the pressures upon the 
Hospital Commission began to crystallize. The local ’St. Paul news¬ 
paper, in its morning and evening editions, published editorials 
throughout the summer of 1958 arguing that a new Ancker Hospi¬ 
tal should be built adjacent to Miller and St. Joseph’s hospitals. On 
the other hand, businessmen with interests in the neighborhood of 
the existing Ancker Hospital attended in force a public hearing 
held by the Site Committee of the Hospital Commission in July 
1958. They cited the Booz, Allen, Hamilton team’s conclusion 
that a 1,025-bed facility was needed and could be secured at the 
existing site for half of what it would cost to provide a downtown 
hospital with 400 fewer beds. The millions of dollars that might 
be saved by reconstruction on the present site, they reasoned, 
might better be spent on other community needs. Several doctors 
on the Ancker Hospital staff countered that Ancker would experi¬ 
ence increasing difficulty in attracting volunteer physicians unless 
the inconvenience of its present location were eliminated. Repre¬ 
sentative Wozniak, criticizing what he regarded as a ‘Veiled 
threat” by the doctors, retorted that the freeways would make 
the mile from the downtown location of Miller and St. Joseph's 
hospitals an insignificant trip. 

As opposition to the medical center concept grew, proponents of 
the plan moved to mobilize community support. Even before his 
report evaluating Ancker Hospital's existing plant was issued, 

s it should be noted that Ellerbe and Marzitelli did not feel that they had 
been secretive about their views, though they had not advertised them. Indeed, 
anyone familiar with the history of efforts to improve Ancker Hospital should 
have judged them to be at least likely supporters of the contiguous medical 
center idea. In fact, however, the other members, aside from Delaney, had no 
familiarity with this history; and even Delaney did not realize that Ellerbe 
was committed to a contiguous medical center as distinguished from the need 
for a new hospital. 
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Ellerbe joined with Engelbert, Rarig, and several others in seek¬ 
ing the support of Reuel Harmon, president of St. Paul's largest 
commercial publishing company and a long-time member of the 
Chamber of Commerce's inner circle. He knew Rarig and Ellerbe 
well—in fact, he and Ellerbe had been boyhood friends, and their 
parents had been friends before them—and he was naturally 
inclined to defer to their judgment in matters involving hospital 
needs. They told him that political pressures were emerging, mak¬ 
ing imperative the creation of a blue ribbon committee to focus 
public attention on the facts. The committee should be composed, 
they thought, of community leaders having no direct interest or 
previous involvement in the dispute. If it did its work well, such a 
committee might mobilize sufficient public support to permit the 
Hospital Commission to stand firm against any parochial interests, 
however vocal. Ellerbe could not head the committee because he 
was the commission's consultant, and he hoped eventually to 
design the new hospital. Rarig had been the leading public advo¬ 
cate of a site near Miller and St. Joseph’s. The members of the 
Mayor’s Committee, including Engelbert, had endorsed the 
medical center concept. Harmon, on the other hand, had never 
mentioned Ancker Hospital publicly. He was asked to form and 
head the committee, and he agreed to do so. 

Ellerbe, Englebert, and Rarig suggested candidates to serve with 
Harmon. With very few exceptions, those nominated were people 
who knew and trusted Ellerbe and Harmon. When Harmon ex¬ 
plained its purposes, they generally expressed pleasure in lending 
their prestige to a committee that would speak for the “responsi¬ 
ble” elements of the community. Only the medical members of 
the committee had any direct interest in the issue and that was 
presumably philanthropic rather than selfish. All ten of the doc¬ 
tors on the committee enjoyed appointments at Ancker Hospital. 

Harmon s Ancker Hospital Volunteer Committee was unveiled 
to the public on November 13, 1958. It evoked immediate enthu- 
siasm from the local newspaper. No one, including the members of 
the Hospital Commission, doubted Harmon's avowal that the 
Volunteer Committee started with no preconceptions. The news¬ 
paper quoted Harmon as saying that civic leaders had a duty to 
expedite one of the half-dozen greatest civic enterprises in the 
history of St. Paul.” 
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Ellerbe Reports 

Meanwhile, in September 1958, Ellerbe had submitted a brief 
report on his evaluation of present Ancker Hospital facilities. He 
had concluded that “it is a physical impossibility to rehabilitate or 
modernize the institution. Even though it were possible the cost 
would be so excessive that it would be impractical to do so/" He 
had not offered estimates of either the cost of modernization or of 
a new facility, but he had asserted that construction of a modem 
hospital would result in operating economies that should “carry 
the debt service on the institution without increasing the budget 
itself/" 

A few months later, in December 1958, Ellerbe told the Ancker 
Hospital Commission that as his next step he would evaluate five 
potential sites for a new Ancker Hospital, one adjacent to the pres¬ 
ent institution and four in the vicinity of Miller and St. Joseph"s 
hospitals. No one on the commission objected, although Repre¬ 
sentative Podgorski, one of the commission’s two legislative 
“advisers"" without vote, suggested that Ellerbe consider a section 
of the Eastern Redevelopment Area along with the other alterna¬ 
tives. This area was a sixty-acre tract directly east of the State 
Capitol buildings and about one mile from Miller and St. 
Joseph’s hospitals. Ellerbe amiably agreed to do so. 

He presented his “Site Evaluation Report"" to the commission in 
March 1959. In his report he discussed the merits of all six alter¬ 
native sites, but three of those in the Miller-St. Joseph’s area 
were shortly thereafter removed from consideration because of fac¬ 
tors beyond the control of the commission. The commission 
confined its attention to the remaining three alternatives: Site A 
was adjacent to the existing Ancker Hospital; Site B-i was located 
between Miller and St. Joseph’s hospitals; and Site D was situated 
in the Eastern Redevelopment Area. 

Ellerbe explicitly predicated his recommendations on his belief 
that the potential sites could not be evaluated “scientifically/" but 
he went on in his report to claim that his staff had almost achieved 
such a feat. 

Because there is no established formula for siting any hospital, and 
because it is impossible to satisfy everyone or even reach agreement as 
to the factors that constitute the basis for evaluating a site, Ellerbe 
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and Company has selected a series of factors for site evaluation which 
eliminates insofar as humanly possible: self-interest, sectional bias, 
unfounded personal opinion, and lack of understanding of problems 
peculiar to hospitals. To make this process as objective as possible, 
these selected factors have been incorporated into a chart, wherein 
each has been given a numerical value based on its relative rating to a 
theoretically perfect site, which would have a score of one hundred. 
. . . The result of this effort is graphically dramatic and conclusive. 
. . . The objective conclusion reached shows that Site B-i is preferable 
to all others considered. 

For his chart, Ellerbe had selected seven criteria: (1) relative 
convenience for drivers and pedestrians, (2) proximity to bus 
routes, (3) parking facilities, (4) distance from population cen¬ 
ter in the community, (5) absence of nuisances, (6) joint use of 
facilities, and (7) land cost. To Site B-i, located between Miller 
and St. Joseph’s hospitals, he awarded 94 out of a possible 100 
points. The three next highest sites were those never seriously con¬ 
sidered and later dropped from the serious alternatives. Site D, 
located in the Eastern Redevelopment Area, received a score of 
52; while Site A, adjacent to the present Ancker Hospital and at 
this time the only serious rival of Site B-i for public support, re¬ 
ceived a dismal score of 28. 

Ellerbe’s report met with public acclaim from the newspaper 
and organized supporters; those who disagreed with it or who had 
serious doubts were not immediately vocal. The professional plan¬ 
ners in St. Paul’s Planning Bureau were severely critical of the 
report and of the “numbers game” employed in the chart, but in 
keeping with the bureau’s policy of avoiding participation in pub¬ 
lic controversy, they kept their opinions inside their own circle. 
On the other hand, when Ellerbe’s report was discussed at the 
March meeting of the Ancker Hospital Commission, several mem¬ 
bers of the Volunteer Committee were present to testify to their 
admiration for its content. The following day the St. Paul news¬ 
paper editorialized that there was no excuse for further delay. It 
cited its belief that Ellerbe’s numerical scoring system was irref¬ 
utable evidence of the superiority of Site B-i over all other 
choices. The newspaper continued to express this point of view 
vigorously throughout the subsequent controversy. Yet, during the 
commission’s first discussion of the report in March, and at subse- 
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quent meetings on April 8 and April 10, it became apparent that 
there was sharp disagreement among the commission members 
over Ellerbe's methods and conclusions. 

A leading source of their hesitation in supporting Ellerbe's 
conclusions was the fact that the favored site, B-i, lay athwart the 
right-of-way of a proposed freeway section that would become part 
of the interstate system. Ellerbe had explained that he would 
build the new hospital above the freeway. The newspaper gave 
this proposal a favorable presentation, and Ellerbe believed the 
idea sound, but the laymen who composed the Ancker Hospital 
Commission wondered if the technical complexities of construc¬ 
tion in this situation might not prove prohibitively expensive. 

Another leading source of doubt among members of the com¬ 
mission and others in the community was the proposed coopera¬ 
tion between Ancker Hospital and the two private institutions that 
was implicit in Site B-i. Commission Chairman Delaney, for 
example, believed that selection of Site B-i would lead to particu¬ 
larly close operational relationships among the three hospitals, 
especially in view of the staff overlap involved, and he had conflict¬ 
ing thoughts about this close relationship. On the one hand, he 
reasoned, it would be wonderful to bring Miller and St. Joseph's 
hospitals into close cooperation, since they were the city's largest 
private hospitals—one Catholic and the other nonsectarian. Al¬ 
though they were separated by only a city block, each had been 
expanding away from the other. If Ancker Hospital were to serve 
as a catalyst in promoting cooperation between the two private 
institutions, the public would surely benefit. 

On the other hand, physical contiguity, cooperative ownership 
of expensive equipment, and sharing of interns and residents 
would require that the three hospitals work out a system of co¬ 
operative decision making. Delaney considered it intolerable for 
two private hospitals to dictate to the city-county institution or for 
the public hospital to dictate to the private institutions. Participa¬ 
tion by Ancker Hospital in a medical center would likely make 
one of these situations unavoidable. 

The fact that St. Joseph’s Hospital was a Catholic institution 
presented some additional problems. One of the most important 
features of political life in St. Paul was a rigid divorce of religion 
and politics. The crucial function of this divorce was to perpetuate 
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majority acquiescence in leadership by the minority. The popula¬ 
tion of St. Paul was 40 per cent Catholic, but for as long as anyone 
could remember most of the city’s political leaders had been Cath¬ 
olics. The city’s labor leadership was also predominantly Catholic, 
while business and professional leaders were principally non- 
Catholic. In their political behavior, however. Catholic politicians 
and labor leaders had demonstrated an ability to ignore their 
religious affiliation. For example, Democratic-Farmer-Labor party 
(DFL) and labor organizations fought one of their most strenuous 
campaigns in history during 1958 in support of divorced Protestant 
Joseph Karth against St. Paul’s devout Catholic mayor in the con¬ 
gressional primary. Karth surprised his staunchest supporters by 
winning more than two-thirds of the total vote cast. Similarly, 
Catholic politicians and labor leaders campaigned regularly for 
public school bond issues and tax increases, even though most of 
the city’s Catholic children attended parochial schools. Further¬ 
more, Catholic clergymen refrained conscientiously from speaking 
out on political issues. 

Delaney thus seemed to be acting in harmony with local politi¬ 
cal tradition when he concluded privately that selection of Site B-i 
might be interpreted by some Protestants as an improper boon to 
St. Joseph’s Hospital and a repudiation of the larger community 
interest. He confided his thoughts on this issue to no one. His 
instinct as a seasoned politician was to wait and see. Furthermore, 
the technical difficulties involved in building a hospital over a 
freeway seemed to emphasize the need for a more cautious and 
studied approach. He thus induced the commission to instruct its 
Site Committee to resist the pressure for haste from the news¬ 
paper, the Volunteer Committee, and the Chamber of Commerce, 
and to study Ellerbe’s report carefully and deliberately. 

While the Site Committee proceeded with its study, battle lines 
took shape in the community. First, Ellerbe arranged to address 
the medical personnel of every hospital in the city. He had already 
spoken to a nonmedical gathering, even before presenting his re¬ 
port, and now enlarged his promotional activities, despite the 
belief among some community leaders that it was Inappropriate 
for a hired consultant of the commission to generate public pres¬ 
sure upon it. 

The developing controversy also revolved around the issue of 



162 


The City Planning Process 

the quality o£ medical service performed at Ancker Hospital. 
Ancker staff appointments had long been a matter o£ dispute 
within the Ramsey County Medical Society. Many doctors believed 
that their colleagues affiliated with Miller and St. Joseph’s hospi- 
tals and a nearby institution, St. Luke’s Hospital, had maintained 
Ancker Hospital as a special preserve for themselves. Ancker 
Hospital staff members, on the other hand, denied that they were 
cliquish and pointed out that any doctor willing to contribute 
sufficient time each week could practice at the public hospital. As a 
matter of fact, they added, the number of doctors from the other 
hospitals anxious to assume permanent staff obligations at Ancker 
Hospital had never been large. The other hospitals were situated 
less conveniently in relation to the existing Ancker Hospital than 
were St. Joseph s. Miller, and St. Luke’s, and for their doctors to 
accept long-term obligations at Ancker would necessarily entail 
some financial sacrifice. Nevertheless, some doctors resented being 
denied staff opportunities at Ancker Hospital. Frequently, in pros¬ 
perous times, all of the county’s private hospitals were fully occu¬ 
pied, while Ancker had several hundred empty beds. Emergency 
cases thus were sent to Ancker Hospital, but a doctor not affiliated 
with Ancker could not treat his patient there. Consequently, the 
doctor might lose the patient. Doctors thus strove to keep their 
patients out of Ancker Hospital, it was said, even at the risk of pa¬ 
tients’ health. Few doctors at other institutions wanted to see the 
intimacy of Miller, St. Joseph’s, and St. Luke’s with Ancker formal¬ 
ized once and for all in concrete. Thus, there was little reason for 
surprise when, late in March, the medical staff of Bethesda Hos¬ 
pital, a Lutheran institution, listened to one of Ellerbe’s presenta¬ 
tions and then voted 43-3 against Site B-i. (Nonetheless, most of 
the commission’s members were astonished.) 

During the spring of 1959, after the publication of Ellerbe’s 
report, letters began to appear in the newspaper opposing selec¬ 
tion of Site B-i. Although all of the letter writers emphasized 
traffic congestion m the area of Miller and St. Joseph’s hospitals 
and the apparent technical difficulties involved in building a 
hospital over a freeway, they fell into several categories. Some 
writers were prominent in Protestant churches, while others were 
doctors not affiliated with Ancker Hospital. And some of the letter 
writers were residents of the neighborhood of the existing Ancker 
Hospital. 0 
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On the other side of the dispute, Reuel Harmon's Volunteer 
Committee and the administrators of Miller Hospital became 
particularly active. They bombarded the commission with letters 
and telephone calls. The administrators of St. Joseph's Hospital, 
aware of the unspoken taboo against Catholic pressure, were more 
discreet, despite an interest in the issue that was almost as great as 
that of their counterparts at Miller Hospital. Miller administrators 
had a special reason for wanting Ancker Hospital built next door. 
Miller had left one floor unfinished in its latest addition in antici¬ 
pation of an increase in demand. The planned interstate freeway, 
however, seemed likely to reduce the hospital's attractiveness. 
When it was complete. Miller would be surrounded by freeway or 
major city streets on all sides. The noise, according to all expecta¬ 
tions, would be extremely disturbing. Ellerbe's proposal for con¬ 
struction of Ancker Hospital above the freeway promised to 
smother freeway noise at the point where it would pass most 
closely to Miller Hospital. St. Joseph's Hospital, on the other 
hand, was somewhat less vulnerable economically. It had just com¬ 
pleted a modernization program, and since it was the only 
Catholic hospital in the city it could count on a steady clientele. 

By early April 1959 the Site Selection Committee of the Ancker 
Hospital Commission seemed unsure as to how to proceed. It had 
heard no one effectively refute Ellerbe's technical analysis and 
therefore it had no basis for articulating its doubts about Site B-i. 
At this moment of indecision the planning staff of St. Paul's Hous¬ 
ing and Redevelopment Authority advanced its case in favor of 
site D, located in the Eastern Redevelopment Area. 

The Housing and Redevelopment Authority Promotes 

Site D 

The next phase of the controversy can be understood only if the 
involvement of the St. Paul Housing and Redevelopment Author¬ 
ity is clarified. 

During the first flush of excitement following passage of the 
Federal Housing and Redevelopment Act in 1949, a plan for the 
60-acre Eastern Redevelopment Area in St. Paul had been rather 
quickly formulated. It had been intended to include multiple 
middle- or high-income dwellings, parks, schools, and a shopping 
center. The Housing Authority had acquired the area and had 
cleared it of slums between 1953 an< * x 957> ^ ut St. P aul h a< * a 
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great deal of vacant land within its boundaries and no developers 
came forth. In 1957 the FHA had decided that it would be unable 
to insure loans for residential development of the area, even if pri¬ 
vate developers should appear. FHA officials had believed that 
there was no market for such housing. 

A 75-acre tract to the west of the State Capitol, called the West- 
em Redevelopment Area, had been cleared by the city at the same 
time as the Eastern Redevelopment Area, so that by mid-1958 the 
Housing Authority had possessed 135 vacant acres. The Western 
Redevelopment Area had attracted some prospective developers, 
but not enough. In mid-1958 the federal Urban Renewal Admin¬ 
istration had declared that it would not approve new projects in 
St. Paul until the Housing and Redevelopment Authority found 
uses for its two existing redevelopment areas. To the Housing 
Authority’s planning staff, far more had been at stake than 
bureaucratic survival. It had believed that the Eastern Area could 
be put to good use and that failure to identify such a use would be 
inexcusable. 

Norton Kent, assistant director for planning of the Housing Au¬ 
thority, had been concerned about the lack of buyers for land in 
the Eastern Area since his arrival in St. Paul. In August 1958 he 
had conceived the idea of using Site D for Ancker Hospital, 
but had been warned that the location of Ancker Hospital was too 
"hot” a subject. He had dropped the proposal but had not forgot¬ 
ten it. Instead, he had sought all available information on Ancker 
Hospital, including the alternative proposals of the various con¬ 
sultants. Kent’s study had reinforced his belief that the Eastern 
Redevelopment Project Area was a desirable site for the new 
hospital. On the other hand, he had strongly disapproved of using 
the land for public housing, the other leading possibility. A public 
housing project of 450 units was being erected at the time in a 
bordering area. The public housing proponents had envisioned 
the construction of 500-800 units within the renewal area. Both 
areas, according to plans at the time, would have been physically 
isolated from the rest of the city. 

Within the Housing Authority there was some disagreement 
over the desirability of Site D for the new hospital. Housing Au¬ 
thority members believed that the issue was too controversial to 
risk a public commitment. Kent’s immediate superior. Executive 
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Director Louis Thompson, had some sympathy for Kent's idea, 
but he preferred to remain publicly neutral. He had raised the 
question informally with the members of the Housing Authority; 
they had privately endorsed the proposal but had taken no public 
stand. Thompson also had informed Representative Podgorski of 
the suggestion for Site D, and in December 1958 the latter had 
proposed that Ellerbe consider the site in his evaluation study. In 
reporting to the Ancker Hospital Commission in March 1959, 
however, Ellerbe had ranked the site fifth on his list of locations. 

Kent was undismayed. As he watched the Site Committee of the 
commission bog down following Ellerbe's report, he concluded 
that a highly plausible case could be presented for the selection of 
Site D. In late April he pressed his views during a chance lunch¬ 
eon encounter with Martin O'Donnell, the labor representative 
on the Ancker Hospital Commission. O'Donnell, like most of the 
commission's other members, already had doubts about Site R-i 
and was not impressed by the argument that efficient medical prac¬ 
tice required contiguous hospitals. He thus carried Kent's views to 
the commission, and it invited the Housing Authority to present 
its case. 

Prior to the May 1959 meeting of the full Ancker Hospital 
Commission, the Housing Authority held two private meetings 
with the Site Committee, at which Kent made presentations in 
support of Site D. The chairman of the Housing Authority and 
Executive Director Thompson were present on both occasions, but 
the proposal was considered to be primarily Kent's. As a result of 
these meetings, a majority of the Site Committee privately agreed 
that Site D was superior. 

On May 27, Kent appeared before the commission and argued 
as follows: The Housing Authority already owned Site D, so that 
legal suits with protesting owners would be unnecessary. The 
price per acre for land in Site D would run about one-sixth that of 
land in Site B-i; and the commission might, if it wished, purchase 
19 acres at Site D, as compared with 7 acres at Site B-i. It would be 
possible on Site D, he reasoned, to provide almost limitless room 
for expansion, landscaping, cheap surface parking, living facilities 
for staff, and a medical school, should the opportunity to establish 
one develop. Kent also pointed out that adjacent land uses were 
amenable: to the north there was a public housing project and a 
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park; to the west there would soon be located another renewal 
project; to the east and the south the interstate freeway would 
divide Site D from industrial and commercial uses. The site was 
also near the center of a “ring”—with a radius of one and one- 
tenth miles—in which all of the city’s existing hospitals were 
located. Site D would be more conveniently reached than Site B-i 
from all hospitals but Miller, St. Joseph’s, and St. Luke’s. Further¬ 
more, Site D lay near the intersection of the proposed north-south 
and east-west freeway axes in the city and the St. Paul Department 
of Public Works was then considering two thoroughfare exten¬ 
sions which, if constructed, would serve Site D. Although bus serv¬ 
ice to the site was poor, there seemed to be no reason why buses 
might not be routed past it once the hospital was built. 

Kent had anticipated that some critics would wonder aloud why 
the Housing Authority did not propose the construction of a 
public housing project at Site D. He therefore pointed out to the 
commission that a large public housing project had already been 
constructed adjacent to the site and that if another were built in 
the same area, isolated from other residential neighborhoods, the 
resulting ghetto might spawn the social problems associated with 
the slums of larger cities. He believed that every principle of effec¬ 
tive city planning militated against another public housing project 
for this area. Those who wanted the Housing Authority to support 
another public housing project for the area, he declared confiden¬ 
tially, would have to replace him first. 

After Kent’s presentation, the commission made no commit¬ 
ment with respect to Site D, and at that moment Kent stood 
largely alone in his support of the proposal. Although he exercised 
strong influence and effective leadership over the two planners 
subordinate to him, the Housing Authority itself often avoided 
supporting him publicly. Actually, Kent had arrived in St. Paul at 
a somewhat peculiar moment. Both the previous executive direc¬ 
tor and the assistant director had resigned within a space of two 
months, between June 15 and August 15, 1958. Kent had joined 
the Housing Authority on June 16. The members of the Housing 
Authority as well as most municipal officials looked upon planners 
generally with some suspicion. Against such a background, the 
politically appointed executive director of the Housing Authority, 
Louis Thompson, assumed a cautious posture. His refusal to ac- 
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tively support Kent’s proposal for Site D was part of his strategy. 

Herbert Wieland, the city planning director, was sympathetic 
but warned Kent—according to the latter’s recollection—that the 
Ancker Hospital controversy was too intense and too unrelated to 
the Planning Bureau’s central concerns for him to court involve¬ 
ment in it. Wieland himself later recalled that his warning had 
been more conditional: “I said in effect that this was not the time 
to go after this site publicly and that we would become involved at 
the right time.” In either event, Wieland’s reticence was consistent 
with longstanding Planning Bureau policy. The previous execu¬ 
tive director of the Housing Authority, for example, had addressed 
a written request to the Planning Bureau in 1957 for suggestions 
as to future uses for the Eastern Redevelopment Area; but C. 
David Loeks, then the director of planning, had failed to reply. In 
August 1958 Kent had suggested Ancker Hospital as a possibility 
for the area and had asked Wieland for suggestions. Wieland had 
replied early in September that he could not make a specific 
recommendation without more extensive study, and that the Plan¬ 
ning Bureau's current work schedule would not permit him to 
make such a study. 

The Planning Bureau’s lack of interest in supporting Kent ap¬ 
parently stemmed from a strategic desire not to become involved 
in the affairs of the Housing and Redevelopment Authority. At 
least two plausible explanations of this desire were available. 
Kent, supported by several members of the Planning Bureau staff 
who were interviewed on this subject, believed the first. According 
to it, the key factor was the unpopularity of the Housing Author¬ 
ity in conservative circles. This unpopularity had stemmed ini¬ 
tially from the Authority’s identification with public housing and 
more recently from its sale of Western Redevelopment Area land 
to the Sears Roebuck Company for a huge retail store with free 
parking facilities. Central area businessmen feared that Sears 
would reap the benefits of centralized location—outside of and in 
competition with established businesses in the central district. 
Wieland, according to this first possible explanation, was anxious 
to demonstrate the usefulness of the Planning Bureau to business¬ 
men and had no wish to earn their enmity by associating too 
closely with the Housing Authority. Whatever his motives, Wie¬ 
land certainly had kept his distance from the Authority. Although 
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the Planning Bureau’s general planning activities depended on 
the Housing Authority for considerable budgetary support, 
Wieland had forbidden his staff to answer any requests for data 
from it without first securing his personal approval. He had also 
chosen not to seek the opinions of Housing Authority staff on his 
plans prior to their publication. 

So ran one explanation. Wieland, supported by his assistant di¬ 
rector, advanced another. According to it, the key factor was that 
Wieland lacked confidence in both Thompson, the Housing Au¬ 
thority’s executive director, and Kent, its assistant director for 
planning. Thus, he did not care to release data to them indiscrimi¬ 
nately, nor did he feel any need for their planning advice. In addi¬ 
tion, he felt that the Housing Authority’s financial contribution 
was not philanthropic; it was intended to help the city meet 
federal requirements for continued urban renewal assistance. That 
object could be accomplished without the Housing Authority 
being consulted on the substance of plans being produced. As ex¬ 
ecutive head of the Planning Bureau, Wieland’s own chain of 
command ran to the Planning Board and the City Council alone. 
Moreover, it was incorrect to say that he was unduly oriented to¬ 
ward business support. When a group of downtown businessmen 
had sued to prevent the Sears sale, he had firmly supported the 
official city position. When they had hired a planning consultant 
who had proposed running a freeway through the proposed Sears 
parking lot, he had opposed that as well. 

The Religious Issue 

While the Hospital Commission, after Kent’s presentation late 
in May 1959, continued its leisurely pace and did not meet again 
for five weeks, the religious issue began to rumble discreetly in the 
community. Throughout the deliberations of the commission, the 
lone Protestant member, representing the neighborhood of the ex¬ 
isting Ancker Hospital, had opposed Site B-i vigorously. Mean¬ 
while, many letters to the newspaper had come from people who 
were associated with the Protestant churches of the city. As time 
passed, Protestant discontent became more noticeable. The climax 
came on June 18, when St. Paul’s official organization of Lutheran 
ministers formally resolved that the mixing of religious and public 
institutions would violate the First Amendment to the United 
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States Constitution, Its resolution charged that construction o£ 
Ancker Hospital on Site B-i and, presumably, the establishment of 
close relationships with St. Joseph’s Hospital, “would to a consid¬ 
erable degree establish a religious institution as a city and county 
facility.” 

The ministers sent their resolution to the office of the Ancker 
Hospital Commission but did not release it to the press. The com¬ 
mission likewise refrained from making the statement public. 
Kent and the city planners never knew of its existence. Never¬ 
theless, for several weeks some of the Insiders involved in the 
dispute believed a public explosion imminent. Although none 
occurred, the ministers emphasized privately that they would 
bring legal suit, based on the First Amendment, if the commission 
proceeded to select Site B-i. 

Delaney, chairman of the commission, suspected a bluff, but he 
recognized that the very fact of its being made indicated how 
strongly the ministers felt. Religion had never been an open issue 
in St. Paul, although some Protestant religious leaders had pro¬ 
tested privately on occasion to city leaders about the absence of 
Protestants from the City Council. There was no easy remedy for 
this condition in the City Council, however, for St. Paul was a 
nonpartisan city, whose councilmen were elected at large. Forty or 
fifty people filed for the City Council primary every two years; the 
top dozen won a place on the general election ballot, and at the 
general election the high six among these were elected. The ab¬ 
sence of Protestants from the council was probably due in part to 
chance and in part to the unwillingness of outstanding Protestants 
to run. Catholic politicians, it will be recalled, leaned over back¬ 
ward to avoid the appearance of dispensing favors on religious 
grounds, and Catholic institutions were careful not to pursue their 
political interests conspicuously. 

Delaney pointed out to intimates that if the ministers did sue, 
the dispute could be expected to drag out for many years. The ad¬ 
vantages of Site B-i to St. Joseph’s Hospital would probably be 
emphasized out of proportion, even though Miller Hospital had 
more to gain and had been far more active in the current dispute. 
He feared that religious antagonisms, always present not far below 
the surface of politics, might emerge openly and paralyze effective 
government in St. Paul. The consequent conflict might lead to an 
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intensification of charges and counter charges for an indefinite 
period. He could not anticipate with certainty what would happen 
and he deplored the threats already made. But he was certain that 
the unpredictable effects of a sharp religious issue should be 
weighed against the technical arguments stressed by Ellerbe and 
the planners. 

The Planners Challenge Ellerbe 

When the Ancker Hospital Commission finally convened on 
July 2, it found that a State Highway Department revision of the 
freeway plans had reduced the amount of land available for hospi¬ 
tal use at Site B-i from seven acres to three—one small city block. 
Ellerbe, seeking to console the commission, explained that he had 
included the block that was eliminated only because a member of 
the commission had indicated a preference for above-ground park¬ 
ing. The cost per automobile space of underground parking, he 
declared, would run about the same as for the multilevel above¬ 
ground ramp previously considered. The reduction in site size, 
moreover, would reduce the price of Site B-i by 60 per cent, from 
$2.15 million to $0.85 million. 

During the meeting a representative of the Northern Associa¬ 
tion of Medical Education, a group working to bring a medical 
school to St. Paul, informed the commission that his organization 
preferred Site B-i even though the school would have to be 
located several blocks away. He believed that the city would be 
unable to secure a medical school unless it were able to establish a 
sufficiently large and elaborate medical center. He denied, how¬ 
ever, that his group would abandon its efforts if Site D were 
selected. 

Representatives of Reuel Harmon’s Volunteer Committee also 
argued at this time that the medical center was what mattered; 
land cost and parking facilities were subordinate issues. The com¬ 
mission became more confused than ever. Chairman Delaney re¬ 
flected that Ellerbe had gone “overboard” in his public defense of 
Site B-i and that the commission might be placed in a difficult 
position if it were to choose another site. In an effort to secure a 
clearer understanding of the technical issues, the commission now 
decided to seek the views of the City Planning Board. 

The planning staff, of course, could hardly claim to be impartial 
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at this point. It had been critical of Ellerbe’s report from the first 
and had agreed with Kent that any competent city planner would 
choose Site D over Site B-i. Although the planners had avoided 
public involvement in the issue, several members of the commis¬ 
sion, including Delaney, knew of their low estimate of the B-i 
proposal. These commission members may have asked for an opin¬ 
ion simply to assure that the majority of planning experts were 
formally and publicly on their side before defying openly the 
influential proponents of Site B-i. The majority of the commission 
members, however, apparently believed that the planning staff 
might contribute a fresh and objective professional viewpoint on 
the Ancker Hospital controversy and favored obtaining the staff’s 
opinions. With this in mind, the commission’s Site Committee 
formally questioned Wieland on July 8. He declared that hospital 
planning experts generally believed that there should be suffi¬ 
cient open space around a new hospital to permit 100 per cent 
expansion. Since he saw no opportunity to leave this much space 
available on Site B-i, he felt compelled to conclude that B-i was a 
poor site. On the other hand, he cautioned, further study would 
be required before he or his parent body, the Planning Board, 
could recommend a more suitable location. 

Following this meeting, Wieland assigned Haluk Tarhan, chief 
planner on his staff, to develop immediately a planning staff posi¬ 
tion with respect to Sites B-i and D. He made no effort to suggest 
additional alternatives. Tarhan, feeling the pressure of time, 
seized upon a Planning Advisory Service Report on hospital loca¬ 
tion issued by the American Society of Planning Officials (ASPO). 
ASPO had prefaced its report as follows: 

There is widespread agreement among hospital planners on the 
criteria for site selection. The following statements were excerpted 
from Design and Construction of General Hospitals, published by the 
Modern Hospital Publishing Company, Inc., Chicago. Some of these 
may be modified where a medical center is the unit being planned 
instead of a unitary hospital. [Italics added.] 

Tarhan and his staff disregarded the qualification made by 
ASPO, even though proponents of B-i considered the issue of 
whether to build a medical center absolutely crucial. Later, several 
of the planners maintained that a medical center might develop 
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even if the hospitals were a mile or so apart, but they never tried 
to assess the likelihood that this would occur or the advantages 
that a contiguous medical center might have over one composed of 
hospitals dispersed throughout the city. 

On the basis of the eight ASPO criteria, Tarhan judged that 
Site D was preferable to Site B-i. His analysis so confirmed his ini¬ 
tial inclination to challenge Ellerbe’s study and recommendations 
that he prepared for his own use an alternative scorecard evaluat¬ 
ing Sites B-i and D. He believed his approach would disqualify 
Ellerbe’s scoring system. He acknowledged that any method of 
weighing criteria entailed a good deal of arbitrary judgment, but 
he thought that his own scorecard was superior to Ellerbe’s. Some¬ 
what paradoxically, Tarhan’s system of weighting tended to 
emphasize factors having to do with the physical structure of a 
hospital itself, generally considered architectural matters, while 
Ellerbe’s had allotted many more points to such factors as access, 
distance from the population served, and relations with facilities 
elsewhere in the city—generally considered planning matters. 4 

In his 100-point system Ellerbe, for example, had rated relative 
convenience for drivers and pedestrians at 35 points, and proxim¬ 
ity to bus routes at 10 points. Against this 45-point total, Tarhan 
in his 100-point system presented a general category of “accessibil¬ 
ity” which he rated at 15 points. Ellerbe had assigned Site B-i 44 
points out of a possible 45 points on his two access categories and 
Site D only 16 points, while Tarhan granted Site B-i 14 points and 
Site D 13. Tarhan conceded that B-i was presently much more 
convenient by bus, but contended that bus routes could be altered 
without great difficulty and that traffic congestion in the Miller-St. 
Joseph’s area would make Site B-i far less accessible by auto¬ 
mobile. 

Ellerbe had rated land cost at 5 points. Tarhan rated a general 
category covering cost of land and construction at 20 points. 
Ellerbe had granted both sites 4 out of 5 points, while Tarhan 
gave Site D 17 out of 20 and Site B-i 8 out of 20. Ellerbe’s estimate 


4 On reading this, Tarhan commented that in view of his undergraduate 
training as an architect it was not surprising that he considered architectural 
factors very important. He also felt that the serious question was not who 
had more closely approximated the stereotype of one or another discipline, 
but rather who had balanced architectural and planning considerations more 
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of land cost was especially difficult to understand. He had esti¬ 
mated that 19 acres at Site D would cost $600,000 and 7 acres at 
Site B-i about $1.5 million. He later raised the latter figure to 
$2*15 million, then reduced it to $850,000 when the site was cut to 
three acres. Ellerbe had judged that foundation work would cost 
$100,000 to $300,000 more at Site D. However, Site D had already 
been acquired and cleared. He apparently had avoided embarrass¬ 
ment by writing that legal and site clearance costs could “not be 
determined at this time so were not included in the estimate/’ 
Ellerbe later defended his scoring by asserting that he had 
counted on the State Highway Department sharing the purchase 
price of Site B-i. The department needed part of the site for right- 
of-way, he reasoned, and he intended to construct the under¬ 
ground parking facilities on either side of the tunnel. Frank 
Marzitelli, the State Highway Department’s Deputy Comissioner 
and a B-i supporter, had consistently said that too few engineering 
data were yet available for it to be possible to say what the High¬ 
way Department would be able to do financially. But he thought 
the commission should purchase the land and then find out. He 
believed that as owner of the land, the commission would be in a 
stronger bargaining position. High-ranking engineers on the per¬ 
manent staff of the Highway Department who were consulted, 
however, tended to emphasize rather that it would cost a great deal 
more to construct the freeway under Site B-i than it would to 
work on the surface. They strongly doubted that the department 
would be willing to end up paying more for that portion of the 
freeway than it would have paid without a hospital being built. 
They did not know how much the hospital would add to construc¬ 
tion costs, but they did not imagine that it would leave much for 
right-of-way expenditures. Supporters of B-i retorted to this esti¬ 
mate that even if it should prove correct—which they hoped it 
would not—it did not really matter whether the state or the city 
and county paid the purchase price. The central point was that 
Site B-i would be purchased by the taxpayers and used for public 
purposes in any case, whereas Site D might be maintained on the 
tax rolls if a hospital were not located there. Tarhan and his fellow 
planners replied that St. Paul land was not in such demand that 
this issue should be an important consideration, and that the 
price and potential tax yield of the 1.8 acres not needed by the 
Highway Department almost equaled that of Site D’s 19 acres. The 
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newspaper repeatedly stated as fact that Site B-i would cost the 
city nothing. Consequently, most observers and even some mem¬ 
bers of the Ancker Hospital Commission never ceased to doubt 
this. 

Ellerbe and Tarhan each rated the relative absence of environ¬ 
mental nuisances at 15 points. Opponents of Site B-i, including 
Tarhan, believed that the tunnel underneath the freeway could be 
no more than 300 feet long, because the Highway Department had 
no intention of paying for the expensive ventilation facilities that 
a longer tunnel would require. Therefore, the distance from open 
freeway to the hospital would be short; noise and fumes from the 
freeway might disturb Ancker patients. Tarhan thus awarded Site 
D 13 points out of 15, Site B-i only 7. 

Ellerbe had contended that building over the freeway would 
muffle noise for the two private hospitals already located in the 
area and that this fact should influence the decision. The planners 
acknowledged that the two private hospitals were important com¬ 
munity assets, but they saw no reason why public funds should be 
spent to muffle noise in the vicinity of private institutions. They 
denied Ellerbe’s contention that the freeway passing adjacent to 
Site D on two sides would also create a problem of noise and they 
challenged his scoring on Sites B-i and D with respect to nui¬ 
sances. The Ellerbe and Tarhan scorecards, reproduced below, had 
no other criteria in common. 

Tarhan's scorecard evoked a great deal of interest and support 
among the staff of the Planning Bureau. Wieland, the planning di¬ 
rector, was especially impressed by Tarhan’s reasoning with re¬ 
spect to the factors of parking, traffic congestion, expansion, and 
environment. In his final recommendations to the Ancker Hospi¬ 
tal Commission he emphasized these four points. 

Parking .. Ellerbe, the consulting architect for the commission, 
had acknowledged that ramp parking would be necessary at Site 
B-i, whereas there was more than adequate room for parking at 
Site D. He had pointed out, however, that 

parking ramps can have the advantage of being closer to the desired 
point of arrival than the five acres of surface parking for about 700 
cars initially estimated as necessary. Because the cost factors for park- 
ing purposes are so nearly equal, the [scorecard] shows a level figure 
for this item. 
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Ellerbe Scorecard 


Criteria 

Maximum 

Site B-l 

Site D 

L Relative convenience for drivers and 
pedestrians 

(35) 

34 

15 

2. Proximity to bus routes 

(10) 

10 

1 

3. Parking facilities 

(10) 

10 

10 

4. Distance from population center in the 
community * 

(15) 

13 

11 

5. Absence of nuisances 

(15) 

13 

7 

6. Joint use of facilities 

(10) 

10 

4 

7. Land cost 

( 5 ) 

4 

4 

Total score 

(100) 

94 

*52 


* Although Ellerbe awarded Site B-i a higher score than Site D on “Dis¬ 
tance from the population center/' the Ancker Hospital Commission's staff 
expert concluded from Ellerbe's own data that Site D was slightly closer. It 
was certainly in the direction of population movement from the center. 

Tarhan Scorecard 


Criteria 

Maximum 

Site B-l 

Site D 

1. Cost of land and construction 

(20) 

8 

17 

2. Accessibility 

(15) 

14 

13 

3. Nuisances 

(15) 

7 

13 

4. Dimensions * 

(15) 

7 

15 

5. Orientation and exposure 

(10) 

4 

8 

6. Public utilities 

(10) 

10 

10 

7. Topography 

(10) 

5 

8 

8. Landscaping 

( 5 ) 

2 

5 

Total score 

(100) 

57 

"89 


* The category “Dimensions” consisted of three sub-categories: 

(1) Room for expansion (8 points) 

(2) Possibility of orienting the building well (4 points) 

(3) Possibility of separating different kinds of traffic (3 points) 

He had awarded each potential site 10 points out of a possible 10. 
When challenged by the commission, however, he admitted that 
the initial cost of ramp parking would be about five times higher 
than surface parking—$1,200 as compared with $250 per space. He 
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explained that he had based his estimate of equal cost on the fact 
that surface lots required nighttime policing and removed far 
more land from the tax rolls. When the Highway Department 
reduced the size of Site B-i he contended that underground park¬ 
ing would cost no more than ramp parking. Tarhan challenged 
this statement on the ground that the underground rock formation 
in that location would add to the cost of the structure. 

Tarhan also argued that the deduction of a hypothetical tax 
yield from the five acres at Site D was patently unrealistic because 
no demand for the land existed. If a demand that could not be 
satisfied elsewhere should develop in the future, there would be 
time then to build a ramp facility. If it were found desirable in the 
future to build additional parking facilities at Site B-i, on the 
other hand, there would be no way to expand the underground 
facilities. Eller be acknowledged that this was true. 

In Tarhan*s view, the most important factor was expense. The 
University of Minnesota had recently built an underground 
parking facility in Minneapolis at a cost of more than $3,000 per 
space. Tarhan saw no reason to believe that Ellerbe could improve 
on this price significantly. Ellerbe claimed that the university had 
done a fantastically uneconomical job. Accepting the university's 
figure as the best available, Tarhan compared the cost of structure 
plus rock excavation against development of surface land. He 
concluded that parking facilities would cost 12 times more at Site 
B~i than at Site D—$2.1 million as compared with $175,000 for 
700 spaces. 

Traffic Congestion. Tarhan emphasized that the Miller-St. 
Joseph s area already had serious problems of traffic congestion 
ami that the construction of a third hospital there might create a 
crisis situation. Wieland, in responding to questioning by the 
commission, dramatized this point by declaring that he feared that 
the area might become “a brick and mortar jungle.” The commis¬ 
sion seemed greatly impressed, while the proponents of Site B-i 
were compelled to admit that Ellerbe had not considered the issue. 

Ellerbe later privately gave these reasons for his silence when 
Wieland made that remark: (1) the commission had by this time 
made up its mind, (2) the commission had clearly demonstrated 
its lack of confidence in him as consultant, and (3) he did not 
wish to jeopardize his opportunity to become the architect for the 
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new hospital by prolonging the site controversy. Ellerbe insisted, 
however, that Wieland was wrong. If parking were prohibited on 
the nearby streets, traffic would flow rapidly. Furthermore, the 
underground facility at the new Ancker Hospital at Site B-i, to¬ 
gether with those that Miller and St. Joseph’s hospitals would be 
compelled to build in any case (his imperative), would provide 
sufficient parking space. In any event, Ellerbe concluded, the over¬ 
riding issue was not traffic congestion or parking, but whether to 
build a medical center. 

Expansion. While Tarhan was working on his study, an issue of 
the magazine Architectural Forum appeared with an article about 
hospitals. Its author wrote that according to “official government 
surveys” the United States had a shortage of 900,000 hospital beds. 
According to these surveys, the United States currently had 7.5 
hospital beds per 1,000 population. If the deficit estimate were 
accepted as literal fact, the proper ratio was between 12 and 13 
beds per 1,000 population. 5 Tarhan pointed out that Ramsey 
County currently had only 6.4 beds per 1,000 population. If cur¬ 
rent population forecasts proved accurate, the county would 
experience a 40 per cent population increase by 1980. Merely to 
reach the existing national bed-to-population ratio—not even the 
desired level Ramsey County would require a 61 per cent 
increase in hospital beds by 1980. Furthermore, as if to clinch the 
case, Tarhan recalled that the ASPO Planning Advisory Service 
Report, on which he had already depended so heavily, included 
the statement that “the plot chosen should allow for future expan¬ 
sion of at least 100 per cent in building area and still retain 
attractive grounds and obviate objectionable appearances of over¬ 
crowding.” Tarhan emphasized that at Site D there would not 
only be room for 100 per cent horizontal expansion, but also for 
construction of any related facility that future administrations 
might desire to build. 

Tarhan criticized Ellerbe’s contention that although he could 
not provide horizontal expansion at Site B-i, he had intended all 

6 Edward T. Chase, “Revolution in Hospitals/’ Architectural Forum, CXI, 
No. 2 (August 1959), 127-129, 178E Chase is a free-lance writer who special¬ 
izes in health, transportation, and city planning topics. In this article his 
approach to the estimates of hospital needs made by professional hospital 
administrators was totally uncritical. 
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along to provide foundation support for vertical expansion to a 
capacity of 1,000 beds. Ellerbe had maintained that he had built 
all of his hospitals for vertical expansion and that this was the best 
kind, since elevators are the most efficient form of transportation. 
He would design the same hospital at Site D as at B-i. He had to 
admit, however, that 1,000 beds was the maximum possible at Site 
B-i and that no room existed for the expansion of parking facili¬ 
ties beyond yoo cars. Tarhan asserted that Ellerbe would find it 
difficult to design enough capacity on the lower floors—kitchens, 
laundries, laboratories, and similar facilities—to service such a 
vertical expansion and that in any event the 1,000-bed figure 
might in time prove well below community needs. 

Environment. Ellerbe had maintained that the only relevant 
features of the environment were traffic noises and the possibilities 
for joint use of facilities. He had explained that since the average 
period of hospitalization had been reduced from twenty-eight to 
seven and one-half days during the past thirty years, the idea that 
hospitals should have parks surrounding them had become ana¬ 
chronistic. Today’s patient, he reasoned, leaves the hospital as soon 
as he can walk. Landscaped gardens are little used and expensive to 
maintain. Architects continue to design them only because clients 
expect them. 

Tarhan, on the other hand, insisted that an aesthetic environ¬ 
ment still had important therapeutic value, and he pointed out 
that virtually all of Ellerbe’s own designs included landscaping. 
He considered that Ellerbe’s attack on greenery was motivated 
solely by the consulting architect’s preference for Site B-i where 
no room for landscaping was available. Tarhan also stressed that 
the architect who designed a hospital at B-i would have little 
freedom to orient the building correctly with regard to prevailing 
winds, sunlight, and other relevant factors. He did not consider it 
his responsibility to determine whether the orientations possible 
at Site B-x were desirable, but he was impressed by the fact that 
the ample size of Site D would permit orientation in any direction. 

The professional planners of St. Paul believed that Tarhan’s 
arguments, combined with those that Kent had made earlier, 
added up to a conclusive case against Site B-i. Throughout the 
period of Tarhan’s work, the more active members of the Ancker 
Hospital Commission had maintained close private communica- 



The Ancker Hospital Site Controversy 179 

tion with Planning Director Wieland, and they knew the drift of 
planner opinion. (Delaney later recalled that he frequently had 
asked Kent and Wieland for data since the beginning of the com¬ 
mission's work and had always considered himself familiar with 
their general views.) The commissioners were also impressed by 
the fact that the ASPO criteria used by Tarhan had been devel¬ 
oped outside the community by people having no special interest 
in the Ancker Hospital controversy. On the other hand, Ellerbe 
had cited only his own (admittedly long and distinguished) ex¬ 
perience in support of his criteria. 

By the end of July 1959, the commissioners were thoroughly 
familiar with the technical arguments concerning the two rival 
sites, but they remained confused as to what their decision should 
be. Two members of the commission favored Site B-i, one con¬ 
tinued to favor the present location of Ancker Hospital, and two 
or three seemed inclined to favor Site D. The remainder had 
treated their membership on the commission casually and intended 
to defer to Chairman Delaney. The chairman by this time firmly 
favored Site D. Although he found it impossible to weight the fac¬ 
tors that had influenced him, he endeavored some time later to list 
them for an interviewer in their general order of importance. 
First, he believed a prolonged and acrimonious struggle that 
might divide the community on religious lines was likely to de¬ 
velop if the commission chose Site B-i. This was of course highly 
undesirable in itself, but in addition he thought that such a strug¬ 
gle, accompanied by legal suits and taken together with probable 
delays before the Highway Department’s freeway alignment plans 
became final, might prevent the start of hospital construction on 
Site B-i for five or more years. Second, he had strong doubts that 
a 600-bed hospital with parking facilities and room for expansion 
could be built for $16 million on Site B-i. Third, he believed 
that when the freeways were completed Site D would be one of 
the most accessible spots in the county, within about twenty min¬ 
utes of any point. And fourth, all the other arguments advanced 
by the planners seemed to lend additional support to his position. 

One reason for the other commission members’ indecision was 
their growing estrangement from Ellerbe. Even before Kent’s de¬ 
fense of Site D in May 1959, many of the commissioners had 
begun to resent Ellerbe’s ardent public defense of Site B-i. When 
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lie perceived this, Ellerbe deliberately retreated to the back¬ 
ground, hoping to win the final architectural contract regardless of 
the site selected. Rarig also concluded that there was nothing fur¬ 
ther he could do. Reuel Harmon, chairman of the Volunteer 
Committee, and the newspaper continued to press for Site B-i, 
but because they lacked the status of professional planning experts 
they tended to rely on Ellerbe's reputation as the main intellectual 
support of their point of view. The commissioners became impa¬ 
tient with these constant references to Ellerbe's reputation and 
came to feel that the Volunteer Committee was no longer a disin¬ 
terested study group. 

On the other hand, there was a growing confidence among the 
co m missioners in the ability of the city's professional planners. 
The commissioners w T ere laymen and tended to feel more comfort¬ 
able with the Housing Authority's recommendation favoring Site 
D. There had always been some doubt within the commission con¬ 
cerning the feasibility of constructing a hospital over a freeway, 
and its members easily understood that traffic congestion and park¬ 
ing difficulties might result if the new hospital were built at Site 
B-i. Some of the commissioners also believed that locating 
Ancker Hospital at Site B-i would favor two of the city's hospitals 
over the others. The land that would be lost to the tax rolls at Site 
D hardly seemed worthy of concern; in a city of one-family homes 
with a stagnant core area, there could not be a need to spend great 
sums on underground parking facilities, buildings above tunnels, 
and other extraordinary structures. Furthermore, some of the 
commissioners tended to regard the professional city planners as 
relatively disinterested, whereas they were uncertain about Eller- 
be’s motives. 

As a matter of fact, Ellerbe's motives became a favorite subject 
for speculation. Some people pointed out that he served as “house 
architect" for both Miller and St. Joseph's hospitals, but Ellerbe 
argued that he also worked regularly for every other hospital in 
the city. Some believed that he wished to design an architectural 
wonder over the freeway, while Ellerbe maintained that his firm 
had not become nationally renowned by indulging in monumen- 
tal whims. Others believed that construction on Site B-i would 
necessarily depend on Ellerbe's serving as architect, whereas an 
open competition could be held for the design of Site D. The sup- 
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porters of Site B-i insisted that there would be open competition 
for the contract to design a hospital if Site B-i were selected and 
that Ellerbe, out of a sense of civic duty, had probably endangered 
his chances by publicly pressing his convictions. 

The most important technical argument against Site B-i 
seemed to be that it provided no room for expansion. 0 The pro¬ 
ponents of Site B-i denied that expansion was a serious problem. 
Ancker had not had more than 600 patients at any one time since 
the economic depression of the 1930*8, and Ellerbe had given 
assurance that Site B-i could sustain a hospital of 1,000 beds. If 
in some future depression the number of indigent patients should 
strain Ancker Hospital’s capacity, some patients might be “farmed 
out” at public expense to private hospitals. Every private hospital 
in St. Paul had had a surfeit of empty beds during the last depres¬ 
sion. This solution, they reasoned, would relieve the taxpayer of 
the need to maintain excess capacity in prosperous times and 
would provide the private hospitals with a form of “depression 
insurance.” 

Some of the defenders of Site B-i also argued that the spread of 
private hospitalization insurance, together with medical progress, 
would in time reduce the need for public beds. Proponents of Site 
D, on the other hand, maintained that rapid population growth 
and the increasing proportion of older people in the population 
would make expansion of hospital capacity eminently desirable. 
No one really knew, however, how many beds would be needed 
ten or twenty years hence, nor did anyone conduct research to find 
out. Ellerbe and Rarig believed that it was absurd to sacrifice the 
medical center idea at this time simply because of the remote pos¬ 
sibility that the public hospital needs of the community might 
eventually more than double. They were supported by those who 
expected to benefit from location of Ancker Hospital at Site B-i 
and by those in the business community who believed that public 
hospitals should rapidly be supplanted by private insurance. Ac¬ 
cording to Rarig, some of the business leaders in the community 
hoped to limit Ancker Hospital to a capacity of 350 beds. 

6 On reading this, Delaney said that he had not considered expansion the 
most important technical issue. It did dominate public discussion in the final 
phase of the commission's deliberations, however, and other members recalled 
it as the issue that had struck them as decisive. 
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Commission Chairman Delaney, on the other hand, believed 
that the community should maintain several hundred more hospi¬ 
tal beds than were normally required in order to assure that 
unexpected emergencies might be met. He knew that the private 
hospitals could not afford to maintain any excess capacity, and 
spoke privately of building a 1,000-bed Ancker Hospital initially. 
He admitted that he had no idea whether expansion would be re¬ 
quired in the future; the selection of Site D, however, would 
permit postponement of a decision on this question. 

Delaney and some other members of the commission were favor¬ 
ably impressed by the planners" assertion that land on Site B-i 
not needed by the Highway Department would be a logical place 
for expansion of the two private hospitals located there. For Miller 
Hospital, which would be bounded on all sides by the freeway and 
major thoroughfares, it would be almost the only available site for 
expansion. One member of the commission predicted publicly 
that the administrators of Miller and St. Joseph’s Hospitals would 
curse the commission within ten years if Ancker Hospital were 
built on Site B-i. The incumbent administrators of these hospi¬ 
tals, of course, interpreted their interests differently. 

Delaney also had serious doubts that a public hospital should 
own equipment or hire interns in partnership with any private 
hospital. He preferred to see the public hospital purchase expensive 
equipment and let the private hospitals use it on a fee basis. He 
also had wondered from the first whether administrators and prac¬ 
titioners at the other private hospitals in St. Paul would believe 
that a decision to build Ancker Hospital at Site B-i had been 
arrived at honestly. No community, he reasoned, has any greater 
asset than the faith of its citizens that public officials are impartial 
and incorruptible. Regardless of the technical arguments favoring 
Site B-i, it seemed dangerous to appear to give two private hospi- 
tals such an advantage over the others in attracting interns, resi¬ 
dents, and patients. Delaney knew that the leaders of the County 
Medical Society—all of whom were on the Ancker Hospital staff— 
continued to favor Site B-i, but he was also disturbed by the 
virtually unanimous vote against Site B~i by the staff of Bethesda 
Hospital. These factors tended to reinforce Delaney’s private incli¬ 
nation to favor Site D. 

Some of the other commissioners, however, were still quite per- 
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turbed by the charge that in choosing Site D they would eliminate 
the city’s opportunity to establish a medical center. Their sensitiv¬ 
ity to this argument was only partially reduced when they learned 
that the professional planners knew of medical centers in other 
cities that were composed of noncontiguous hospitals. Rarig, 
Ellerbe, and the other leading proponents of Site B-i contended 
that the city’s hospitals had never cooperated in the past and never 
would in the future if Site D were chosen. If, however, Ancker, 
Miller, and St. Joseph’s hospitals were once to begin to operate as 
a medical center—which they certainly (sic) would if Ancker Hos¬ 
pital were located at Site B-i—every other hospital in the city 
would be compelled to join them in order to remain on a com¬ 
petitive basis. Moreover, they reasoned, the efficiency of medical 
practice in a noncontiguous center could never match that of a 
contiguous center. A doctor, for example, can go to his car, drive 
from one hospital to another, find a parking space, see a patient, 
and return, but two such circuits a day waste an hour. Similarly, a 
patient can be moved from one hospital to another for treatment 
requiring expensive equipment, but the process upsets the patient 
and ties up an ambulance for considerable time. Ideally, they con¬ 
cluded, private and public hospitals, doctors’ offices, and research 
facilities should all be within easy walking distance of each other. 
High rise brick “jungles” might be anathema to professional city 
planners (except in central business districts where business effi¬ 
ciency seemed to require them), but only in such structures could 
the limited supply of medical talent be efficiently utilized. Only by 
improving medical efficiency, they reasoned, could the cost of 
medical care be kept within the means of most people. 

Denouement 

When the Site Committee of the Ancker Hospital Commission 
met again on August 4, 1959, Delaney did not mention the 
religious issue that had influenced his personal choice but 
rather emphasized the technical arguments raised by the planners. 
He pointed out especially that at Site B-i there would be no room 
for expansion, that underground parking would cost too much, 
that Site D was already under unified ownership and cleared, and 
that medical centers existed throughout the country without con¬ 
tiguous buildings. The committee, greatly impressed by Delaney’s 
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sense of conviction, immediately voted 3-0 in favor of Site D, with 
2 abstentions. 

Public reaction was Immediate. For example, the Executive 
Committee of the Chamber of Commerce, which had earlier criti¬ 
cized the commission for its procrastination, now declared that the 
issues had not been adequately aired. The leaders of the County 
Medical Society announced that they were conducting an opinion 
poll of all Ramsey County physicians on the issue of a site for 
Ancker Hospital. The newspaper charged that Ellerbe’s exhaus¬ 
tive, detailed, and scientific scorecard had never been refuted. 
(Tarhan’s scorecard had never been made public.) It reminded 
its readers that the eminent, disinterested Volunteer Committee 
had, “after long and serious consideration/" endorsed Site B-i 
wholeheartedly. The newspaper considered the decision of the Site 
Committee to be “most surprising/" 

Despite the public protests, Delaney easily carried the full com¬ 
mission with him on August 12, when it voted 6-2 in favor of Site 
D. Former Conservative Mayor Daubney and Deputy State High¬ 
way Commissioner Marzitelli composed the minority. Monsignor 
Ryan, the Catholic clergyman on the commission, was out of town. 

Two days later, on August 14, the City Council of St. Paul took 
up the commission’s recommendation. The president of the 
County Medical Society, representatives of the Chamber of Com¬ 
merce, and lead editorials in the newspaper implored the council 
to await the results of the doctors’ poll. It was pointed out to the 
council that the City Planning Board had not yet made a recom¬ 
mendation. Wieland, who was present, told the council that his 
staff had studied the question during the past month and tended 
to favor Site D. After directing Wieland to secure a formal 
recommendation from the Planning Board, the City Council de¬ 
ferred its vote for a week. A few days later the County Board did 
likewise. 

On August 19 Wieland briefly explained the staff’s views to the 
Planning Board, which then voted unanimously to support the 
commission’s decision. Wieland transmitted the result of the vote 
to the City Council. Meanwhile, the results of the doctors’ poll 
were announced. To the chagrin of the Medical Society’s leader¬ 
ship, Site D received 164 votes. Site B-i received 147, and Site A 
(located adjacent to the present Ancker Hospital) received 70 
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votes. Close observers judged that approximately 90 per cent of 
the doctors practicing at Ancker Hospital had voted for Site B-i. 
I£ this was true, then almost no other doctors had voted for that 
site. The Medical Society did not bother to transmit the result of 
the poll to the City Council. The council learned of it through the 
newspaper. 

At the next weekly meeting of the council on August 21, Wie- 
land explained the ASPO criteria, and the council voted 5—1 in 
favor of Site D. The following November the Ancker Hospital 
Commission awarded the $ 1 million contract for design of the new 
hospital to Ellerbe and Company. By the fall of 1961, after more 
than a year of consultation with a Citizens' Planning Advisory 
Committee appointed by Delaney and chaired by Frank Rarig, 
Ellerbe's plans for the hospital were complete. It would have 600 
beds on six floors in three circular towers. The hospital, a seven- 
story nurses' dormitory, and a three-story building for medical 
staff training were also planned for the site. On October 18, 1961 
city officials broke ground and construction got under way. 

In Retrospect 

It was argued in the concluding section of Chapter I (“The In¬ 
tercity Freeway") that generalist city planners had accepted the 
values of highway engineers, and in so doing had largely ignored 
other values which might have been thought worthy of serious 
consideration. In the Ancker Hospital dispute, on the other hand, 
generalist city planners actively took issue with a specialist adver¬ 
sary. Yet here again they seem to have selected values to emphasize 
in a rather casual manner. To make this point, it is unnecessary to 
pass judgment on whether the planners chose the “right" side of 
either dispute. The purpose of studying the planning process in 
detail is to shed light on whether they chose as they did for right 
and adequate reasons. Unless they did, it may well be that the 
“rightness" or “wrongness" of their eventual position was acci¬ 
dental. 

St. Paul planners came to believe during the Ancker Hospital 
dispute that architect Ellerbe had acted dishonestly. Their suspi¬ 
cions had a surface plausibility, though “strategically" would have 
been a more appropriate word. First, Ellerbe never let on that he 
had made up his mind before the Commission hired him as its 
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consultant, nor that he had had a hand in the formation of Har¬ 
mon’s Ancker Hospital Volunteer Committee. More important, he 
indicated on his scorecard that his primary criteria had been 
accessibility and freedom from nuisances. The planners knew that 
by these criteria Site D should have come out ahead. 

Still, the planners might have looked beyond Ellerbe’s actions 
and his scorecard to his fundamental arguments. Quite obviously, 
the architect’s real concern was to create a contiguous medical cen¬ 
ter on Site B-i. He apparently believed that efficiency in medical 
practice was at stake, and that no other phalanx of considerations 
could outweigh this one. He also knew that efficiency in medical 
practice could be a controversial goal if its accompl ishment re¬ 
quired favoring two hospitals over the city’s others. So he tried to 
demonstrate that he had based his recommendation on factors hav¬ 
ing rather little to do with the fact of proximity to Miller and St. 
Joseph’s. He wanted to argue that even aside from the opportunity 
it provided to build a medical center, B-i was by far the best site. 
Once opposition arose, he found it difficult to drop the pretense 
and admit that just one crucial argument favored B-i. So he de¬ 
fended B-i against every attack, and eventually the Commission 
stopped paying attention to him. 

Elierbe’s concept of the central objective in hospital site loca¬ 
tion had a good deal to recommend it. The ASPO criteria that the 
city planners presented were surely no more compelling. Yet the 
planners apparently believed that these criteria—applied without 
regard to a modifying statement that they might need alteration 
when the goal was to develop a medical center—could indeed 
suffice. They made no effort to inform themselves about the values 
at stake in the issue of whether or not to build a contiguous medi- 
cal center. Nor did they ask any hospital specialist to advise them. 
Instead, they sought evidence that the title “medical center” had 
been applied to associations of noncontiguous hospitals. Finding 
this evidence, they assured the Commission that a medical center 
could develop in St. Paul even if Ancker were at Site D. They had 
made no effort to understand or evaluate the ways in which a con¬ 
tiguous medical center might differ from a noncontiguous one, or 
the reasons why St. Paul’s hospitals had failed to form a medical 
center previously. 

Even more significantly, neither Ellerbe nor the planners ap- 
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pear to have considered public opinion a significant datum. Both 
assumed that they could apply general criteria to physical facts and 
come up with “correct” recommendations. The planners did con¬ 
sider it unfair to favor two hospitals at the expense of others, but 
they made no effort to discover what personnel at the less favored 
hospitals thought. The doctors’ poll result surprised them as much 
as anyone else. Administrators and doctors at these hospitals con¬ 
ceivably might have admitted that the medical advantages of B-i 
outweighed the inconveniences that its selection would cause them 
personally. Their most relevant opinion, after all, was not what 
they selfishly preferred but what they thought a Commission 
entrusted with the public interest should do. Ancker Hospital 
Commission Chairman Delaney had a well-developed regard for 
appearances. Consequently, he neither made a quick judgment 
about the “fairness” of Site B-i nor took a poll. He assumed that 
if the competitors of Miller and St. Joseph’s felt strongly, after re¬ 
flection, that B-i should not be chosen, they would let him know. 
All he had to do was give them time. Under some circumstances, 
of course, he might have tried to persuade them that a given pro¬ 
posal merited their approval. In this case, however, he was having 
a hard enough time making up his own mind. 

As for the religious issue, St. Paul’s planners not only did not 
consider it; they were hardly aware that it existed. When informed 
by this writer that it had been a factor, they answered that they 
had heard vague rumors of its existence but had refused to listen. 
They considered the issue outside their sphere of concern. As their 
training certainly did not prepare them to deal with an issue of 
this kind, they were probably wise to take this position. It is men¬ 
tioned here only to emphasize the extent to which they conceived 
themselves as technicians rather than generalists. 

The leading members of the Ancker Hospital Commission took 
a broader approach to the site question than did the planners. 
They would have found it nearly impossible to defend their choice 
publicly, however, had the city planners not supplied them with 
technical arguments. At very least, the planners’ support of Site D 
showed the public that Ellerbe’s defense of B-i rested on dis¬ 
putable premises. It may have done quite a bit more, of course, 
permitting sentiment against B-i in some quarters to crystallize. 

Finally, it is worth noting that the planners became involved 
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only because the Housing and Redevelopment Authority had stra¬ 
tegic problems of its own, and that their ultimate influence 
probably depended far more on Ellerbe’s mistakes than on their 
own persuasive powers. Initially the Ancker Hospital Commission 
had not even considered asking the planners for advice. Nor had it 
urged Ellerbe to maintain liaison with them. Only after Ellerbe 
had come up with a proposal which, though it may have been the 
best possible, outraged the common sense of many laymen did the 
planners receive their chance. Even at that point, it was only be¬ 
cause everyone had long since heard all of Ellerbe’s arguments 
that the planners* analysis sounded so fresh and persuasive. Had 
Ellerbe talked to the planners initially, dealt with their arguments 
in his reports, and presented his own case with greater candor, he 
would no doubt have been more formidable in the end. At it was, 
his sheer self-confidence and prominent support might have car¬ 
ried a different set of commissioners with him before any opposi¬ 
tion had a chance to take shape. 



IV 


A Plan for Central 
Minneapolis 


The Problem 

City planners generally spend most of their time gathering in¬ 
formation, and many give little thought at the start of the plan¬ 
ning process to the kinds of data needed to support the types of 
recommendations they hope to make. Consequently, they fre¬ 
quently borrow “standards" and “principles" from published 
works, with little regard to the data which they themselves have 
gathered. Some critical observers have suggested that to many 
planners fact-gathering is a ritual, designed to reassure laymen of 
the planners' competence rather than to help the planners in their 
work of conceiving and evaluating proposals. 

The authors of the Central Minneapolis Plan 1 made a highly 
sophisticated effort to relate their research to their objectives, and 
they did not confine their research to the collection of easily ascer¬ 
tainable, tangible data. Rather, they extended their information¬ 
gathering efforts to include the search for politically acceptable 
planning goals. They divided their research effort into two parts. 
To carry out the first part, which dealt with physical and economic 
problems, they employed consultants. The consultants, who had 
had considerable opportunity to learn from past experience, were 
specialists in answering the kinds of questions which the planners 

i First report on the Central Minneapolis Plan (City of Minneapolis Plan¬ 
ning Commission: Central Minneapolis Series Number Eight, December 1959). 
This document is hereafter referred to as the Central Minneapolis Plan, or 
(in this chapter only) the Plan. 

189 



igo The City Planning Process 

faired them to answer. They could not promise perfect predictions 
of future trends, but they offered a degree of probability on which 
shrewd businessmen commonly risked investment capital. The 
second part of the research effort, concerning community attitudes 
toward proposed pl ann ing goals, the Minneapolis planners carried 
out themselves. 

Before the planners could begin their research, they believed 
that they had to answer a central question: Who could determine 
the appropriate goals and means of a plan for central Minneapolis? 
They found little guidance in the planning literature. Most plan¬ 
ners throughout the country seemed to assume that all cities 
sought more or less the same goals, and that these were relatively 
well-known to their colleagues. Planners generally assumed, for 
example, that everyone (except a few profiteering investors, whose 
views should not count) would like to eradicate blight, traffic con¬ 
gestion, and inequality in the distribution of public services. In 
practice, of course, those planners who were anxious to succeed 
politically tempered their recommendations to avoid clashing with 
the better known preferences of powerful politicians and interest 
group leaders. In doing so, they often barred themselves from 
proposing any significant changes in the status quo. 

In designing their strategy, Minneapolis planners sought clues 
from their political environment. They estimated that the city's 
population in 1959 was about 559,000, an increase since 1950 of 7 
per cent Minneapolis was a city of single-family homes. Its neigh¬ 
borhoods tended to be homogeneous and stable. Under 2.5 per 
cent of the population was Negro, and no nonwhite had ever been 
elected to public office. Slightly over 9 per cent of the population 
were foreign bom; of these, almost half were Swedish or Nor¬ 
wegian. This was in accord with the patterns of earlier genera¬ 
tions, in which larger proportions of the population had been 
first generation Americans. As a rule, politicians assumed that 
nationality was important in municipal elections, and therefore 
most of the leading candidates in city-wide elections had Scandi¬ 
navian names. 

The structure of the city government was determined by a 1920 
city charter which provided for a weak mayor-strong council sys¬ 
tem with nonpartisan elections and a long ballot with forty-nine 
positions on it. The mayor and all thirteen aldermen were elected 


A Plan for Central Minneapolis 191 

for two-year terms, the latter from wards. 2 The mayor had a staff 
of only two, aside from secretaries. He was empowered to veto 
ordinances, subject to overriding by a two-thirds council majority. 
With the council's consent, he appointed the chief of police and a 
majority of the members of five independent commissions. The 
latter served fixed terms and did not normally look to the mayor 
for leadership. 3 The council appointed the city attorney, the city 
engineer, the city clerk, and the city assessor. All other city officials 
were appointed, promoted, and disciplined under strict civil serv¬ 
ice rules. The Civil Service Commission, one of those appointed 
by the mayor, had a strong tradition of independence. It ap¬ 
pointed and promoted under the rule of one, thus depriving 
operating officials of any discretion whatever in personnel matters. 
Moreover, it generally refused to give examinations unless it had 
what it considered a sufficient number of applications on file. 4 

Political party organization was extremely weak, and candidates 
for political office had no choice but to rely for aid almost solely on 
personal networks of friends and acquaintances. Once elected, 
they were immune from party discipline. 5 The political system, 

2 Prior to 1953 the terms of aldermen had been four years. 

2 On reading this, an alderman commented that most of the mayor's com¬ 
mission appointees served only three year terms and did cultivate the mayor's 
favor with an eye to reappointment. He admitted, however, that no recent 
mayor had striven for policy control of the independent commissions. In ad¬ 
dition, he recalled that when a mayor of the late 1930’s had proved ambitious 
in this direction, the City Council had simply refused to confirm any of his 
appointees. The result had been to perpetuate the incumbents in office until 
another mayor was elected. 

4 The only important exception to the merit system was an exaggerated 
system of veteran’s preference. Any veteran who passed an examination auto¬ 
matically went to the top of the list. This had produced some unusual results 
over the years. One nonveteran thought sufficiently capable by two mayors to 
be appointed chief of police had never been able to rise above the rank of 
patrolman by civil service examination. 

5 This was a fairly recent development. From the 1930*5 until the mid- 
1950’s, many councilmen had been subject to strict discipline by the Central 
Labor Union, to which nearly all of the city’s labor unions belonged. In order 
to receive labor endorsement, candidates had had to sign written pledges com¬ 
mitting them to accept Labor discipline. During the national reaction against 
the power of organized labor after World War II, the newspapers, supported 
by local conservative and “good government” organizations, had begun to 
make an issue of Labor dominance. The Central Labor Union itself had given 
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then, was characterized by extreme deconcentration of power. 
Legally, however, the City Council, with its combination of legis¬ 
lative and administrative authority, stood supreme. The only 
major limitations on its power were those on the power of the city 
government generally: namely, that the city charter assigned nu¬ 
merous important functions to independent commissions (some of 
them elected) and that it fairly narrowly circumscribed the city's 
taxing, spending, and substantive policy-making powers. 

Within the council, members tended to divide along three axes. 
First, although they did not wear the usual party labels, they did 
go before the voters as Liberals and Independents. Elections of 
council officers were also along these lines. Liberals were generally 
supported by organized labor and the Democratic party. Inde¬ 
pendents were usually supported by business groups and “good 
government organizations; the Republican party stayed out of 
local politics. The Liberals generally had a majority, but few votes 
on substantive issues reflected the Liberal-Independent division 
very closely. Second, the members divided (though not formally) 
into those who were highly satisfied with the existing city charter 
and the kinds of policies that had been produced under it, and 
those who desired thoroughgoing charter revision. The latter 
group rarely numbered more than two or three, but the division was 
significant because charter revision was a hot and “permanent" 
political issue in Minneapolis. 6 Finally, the members divided into 

them a good deal of ammunition with which to work. For example, on one 
occasion it had induced the Council to fill a School Board vacancy by appoint¬ 
ing a linoleum layer with an eighth-grade education. By 1957, open labor 
endorsement had become at best a dubious blessing in all but a few wards. 
See Charlotte Frank, "Politics In the Nonpartisan City," M.A. thesis, Uni¬ 
versity of Chicago, 1958. 

® The dominant charter reformers had long favored a strong mayor system. 
Hiey were supported in this by the newspapers, "good government" organiza¬ 
tions, and most business groups. The opponents of revision generally said 
that they were m favor of specific changes but not a wholesale redistribution 
of power. One leading councilman who favored the strong council-weak 
mayor system, for example, told this writer that he would favor a city manager 
system so long as the manager was appointed by and responsible to the Coun¬ 
cil rather than the mayor. He also said that he would strongly favor the intro¬ 
duction of some flexibility Into the civil service system. 

. T2l e proponents of a strong mayor system regularly managed to initiate a 
city-wide referendum on a proposed new charter every few years. To date. 
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those interested almost exclusively in ward problems and those 
who also devoted a good deal of time and energy to city-wide prob¬ 
lems. The latter group rarely numbered more than three or four; 
the others generally let them carry the burden of general policy 
determination so long as they did not seek to interfere with the 
overall pattern of ward-oriented politics and fiscal conservatism. 
The two, three, or four in this group at any time who were at the 
highly satisfied end of the second axis were thus the key elective 
officials in Minneapolis when it came to dealing with city-wide 
policy questions. 

The Minneapolis planners judged that neither elective officials 
nor the general public could give them much help in defining 

they had always lost. (The apparent futility of the cause led most business 
organizations to abandon it for inactivity during the charter referendum cam¬ 
paign of 1963.) Their primary opponents were the members of the City Coun¬ 
cil and the leaders of the Central Labor Union, who generally argued as 
follows: The "‘charter reform” movement is inspired and sustained by the 
newspapers, whose owners and editors wish to concentrate power in an of¬ 
ficial elected at-large. Candidates in at-large races cannot reach their constit¬ 
uents directly, so newspaper endorsement tends to be nearly all-important to 
them. Labor leaders and Liberal aldermen generally added that the news¬ 
papers were hostile to the Central Labor Union and favorable to the Repub¬ 
lican party. Independent aldermen generally believed that the newspapers 
were favorable to “liberal intellectuals” rather than to Republicans. They 
noted that the newspapers had consistently supported Hubert Humphrey for 
mayor and then Senator, and Orville Freeman for Governor. The CLU, they 
said, preferred to keep its theory as simple as possible so as to avoid confusing 
its rank and file. When it found the newspapers allied to it in an election 
campaign, it took die position that the candidate was so outstanding that 
even die newspapers, despite their Republican bias, could not oppose him. 

It should be noted that Minneapolis had two newspapers, the Star and the 
Tribune. Both were part of the Cowles chain and followed virtually identical 
editorial policies. They considered themselves independent (with a small “i”) 
politically. Their local political orientation was toward “good government,” 
which meant support for a strong mayor system, a city council elected at-large, 
and vigorous planning and urban renewal programs. Their primary bogey 
was die ward orientation of Minneapolis politics. In national politics, they 
were moderately conservative on economic issues and extremely liberal on 
international, civil liberties, and civil rights issues. Their favorite candidates 
appeared to be blue-ribbon liberal Republicans, but they generally preferred 
liberal Democrats to conservative Republicans. The characterizations in this 
paragraph are of course no more than the author's impressions, and they are 
offered as background only. 
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general planning goals. The city's politicians received many 
communications from their constituents, but nearly all were com¬ 
plaints of a highly specific nature, referring to unrepaired streets, 
dangerous intersections, inadequate garbage collection, and so on. 
Most of them inclined to doubt that their constituents desired 
major policy innovations; and many of them appeared to worry 
more about inadvertently committing acts that might alienate 
constituents than about positive goals. 7 They knew that incum¬ 
bents rarely lost elections in Minneapolis as a result of doing too 
little; the few who lost were those who acted too much. For exam¬ 
ple, in recent years the councilman who proposed an open- 
occupancy ordinance, one who championed public housing and 
urban renewal, and several councilmen who acted favorably on 
labor union recommendations had all been defeated. Virtually all 
the city's councilmen made their living in politics; they simply 
could not afford to lose elections. An occasional mayor thought of 
his office as a stepping stone to something better, but while in 
office he had virtually no power to act positively. 8 The City Coun¬ 
cil usually deferred action on any issue until the private parties 
most concerned reached agreement, rendering council ratification 
uncontroversial. When some action could not be postponed, the 
City Council generally appointed committees of prominent men 
to formulate “nonpartisan” solutions. 9 For example, the council 
ba *953 bad created the Capital Long Range Improvements Com¬ 
mittee (CLIG), whose annual task was to recommend capital 
improvement priorities and city borrowing levels. Several leading 


7 On reading this, one leading councilman commented: “We do get specific 
complaints, but this is not the key to understanding the Council. We have 
shown that we can conceive and carry out plans. Consider, for example, the 
city’s marvelous park system and its capital budgeting system. Let me add that 
while some councilmen may have the strong bias against innovation that you 
suggest, I can’t afford to have that attitude in my ward.” 

8 ^d have his veto power, of course, in addition to administrative con- 

tml of the Police Department and access to die news media. 


9 On reading this, a leading councilman commented that all American leg¬ 
islative bodies tried to avoid making controversial decisions. He noted that 
the Minneapolis City Council sometimes pressed groups engaged in contro¬ 
versy to resolve their differences, employing the threat of action to good ad¬ 
vantage. He added that most mayors and governors employed blue-ribbon 
adzens’ committees far more than did the City Council. 
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councilmen took part in the committee's work, but the council as 
a whole never modified its recommendations significantly* 10 

In view of this situation, Minneapolis planners judged that the 
city's politicians were unlikely to take the lead in shaping commu¬ 
nity planning goals, and that recommended planning goals would 
be ignored unless consensus regarding them evolved in the 
community. The problem was how to discover such a consensus or 
bring it into being. 

St. Paul's planners had faced a similar problem as they devel¬ 
oped their Land Use Plan . 11 They had considered two general 
methods of discovering community goals: public opinion polling 
and consultation with organized groups. They had rejected both. 
The primary arguments that they had advanced against polling 
were—and the Minneapolis planners agreed—the following: (1) 
the general public was unable to pass thoughtful, informed judg¬ 
ment on its own likely reactions to future states of affairs; (2) 
members of the public who answered poll takers tended to ignore 
their own prior approval if they later disliked proposals in execu¬ 
tion; and (3) the essence of successful democracy was not the mere 
recording of answers to certified unbiased questions, but the will¬ 
ingness of representative leaders to judge the public interest, act 
boldly to achieve it, and assume personal responsibility for results. 

Minneapolis and St. Paul planners differed, however, on the 
value of consultation. St. Paul's planners had maintained that they 
knew very well what programs of action would benefit the entire 

10 The one man staff of CLIC was W. Glen Wallace, who had served as 
chairman of the City Council Ways and Means Committee until his voluntary 
retirement from elective office in 1955. He had joined with Frank Moulton, 
the ranking minority member of the Ways and Means Committee, in per¬ 
suading the Council to establish CLIC in 1953. Wallace and Moulton each 
considered the other the closest associate he had ever had on the Council, 
despite their different party affiliations. Both shared the conservative fiscal 
views which had been predominant in Minneapolis government since the 
early 1940's. They referred frequently to the city’s Triple A municipal bond 
rating and its net debt of under 4 per cent of assessed valuation—a reduction 
from 9 per cent in 1942. (Assessed valuation was estimated to be about one- 
third of fair market value on a city-wide basis.) Many observers believed that 
Wallace and Moulton still dominated CLIC. They themselves tended to 
emphasize that CLIC had twenty-one members, some of them very strong- 
minded people. 

11 See above, Chap. II. 
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community, and that the groups with whom they could carry 
on continuing discussions had no claim to represent the com¬ 
munity. Any consultation with them would consume great quanti¬ 
ties of time and would probably result eventually in the planners 
having to “sell out” to partial views of the public interest. It was 
up to politicians, not civil servants, they reasoned, to compromise 
plans if the narrow demands of special interest groups had for 
political reasons to be satisfied. This is not to say, of course, that 
the St Paul planners made no compromises in practice; it is only 
to set forth the reasons they gave for not consulting systematically 
with private interest groups and individuals. 

Minneapolis Planning Director Lawrence Irvin and Assistant 
Director for Advanced Planning Rodney Engelen disagreed with 
these views. They did not see consultation as a serious threat to 
important values. The City Council requirement that consensus 
among the interested groups be achieved before it would authorize 
action insured that planners could hardly become dictators. Nor 
would planners administer their own proposals, so they had few 
means of paying political debts in the dark labyrinths of executive 
discretion. The political process already expressed the will of 
organized interm groups, for the most part, rather than that of 
the entire public. Planners were not the designers of the political 
process, and no one expected them to work to change it. Supporters 
of planning did hope, however, that planners might make the sys- 
tem work better. If they could not achieve planning goals at all 
except by working with allies, then they would work with allies. 
No other strategy made sense to them. Their allies would differ, of 
course, from one proposal to the next, but planners could never 
afford to choose allies casually. If they were to accomplish any¬ 
thing, they had always to think strategically. In practice this meant 
that in every proposal they should aim at a specific audience of 
potential allies. Each audience should be chosen largely for its 
capacity to bring proposals to fruition, without antagonizing too 
many other potential audiences. 

To Irvin and Engelen, the question of alliance formation was 
not primarily one of "power.” Planners, they believed, could not 
hope to bully anyone; at best, they might open the minds of their 
allies to new ways of doing things, to new conceptions of self- 
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interest. Beyond the realm of ideas, a planning director could offer 

or withhold from these allies only the support of his agency, which 
had no legal power of its own and whose political capital consisted 
of little more than its reputation for devotion to the public good. 
Given this foundation, the planners thought it far more likely that 
their quest for modest achievement would fail than that they 
would become threats to important values. Irvin articulated the 
danger he faced: “You make a lot of enemies when you stir up the 
Indians, particularly if before your arrival everyone has come to 
identify quiescence with normality.” He did not see, however, how 
his and Engelen’s efforts could harm the city. They would deal 
with interest groups, but only to make the political process work 
more effectively for the public interest. In return for permitting 
the groups to modify the planners' ideas and priorities, they would 
try to educate the groups. They would serve the public interest as 
they saw it, more boldly and yet with more political sophistication 
than most planners had in the past. 

There seemed little doubt, however, that the planners could 
provide crucial political support on occasion to segments of the 
community that would otherwise have failed. The fact that no 
articulate groups opposed a certain proposal before the City 
Council could not assure that the proposal was in the public 
interest. Conceivably, it might even harm the public interest in 
the long run just by strengthening the planners' allies in relation 
to other groups. For these reasons, Irvin and Engelen assumed that 
they were obligated to temper their alliance commitments in sev¬ 
eral ways. First, they intended never to become the “prisoners” of 
any single set of interests, but here they faced the problem of 
defining a “set”; organized groups might well be defined as a set 
vis-a-vis the unorganized or potentially organized groups. Second, 
they felt obligated to make their knowledge available to all inter¬ 
ested citizens impartially. Third, they thought that, if asked by 
responsible officials, they should show how their techniques might 
serve other goals than those they personally favored. Finally, they 
considered themselves duty bound to list the significant disad¬ 
vantages of their proposals for all to see, to mention alternatives, 
to acknowledge indecision, to act no more confidently concerning 
their conclusions than their convictions warranted, and to main- 
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tain a high degree of objectivity in an effort to get decisions on 
goals from community leaders. 12 

Irvin and Engelen believed that consultation could serve two 
objectives: that of enlightening them about the thoughts of those 
for whom they were planning, and that of winning support. They 
considered that these two objectives were related, that mutual 
understanding would tend to produce proposals that could win 
broad political support. At the same time, they did not conceive 
consultation as a way of educating themselves about what was “ob¬ 
jectively” good for the city. Personally, they believed that most 
cities would do well to give planners wide leeway to apply most of 
the reputable planning principles and techniques. To be sure, 
they did recognize discussion and consent as important democratic 
values. As they perceived it, however, their serious practical prob¬ 
lem was to determine which of the reputable techniques could be 
made politically palatable, and how. They recalled that even the 
St. Paul planners had taken care not to antagonize powerful inter¬ 
ests; what was this, after all, but dealing with interest groups 
politically? The problem was that in dealing with them only im¬ 
plicitly, the St. Paul planners had neither educated nor won 
support. 

This case study deals primarily with the ways in which Minne¬ 
apolis planners tried to combine their search for facts, goals, and 
community support throughout the development of a major plan, 
and the difficulties that arose to complicate their task. 

Minneapolis Seeks Planners and a Plan 

In Minneapolis, as in many other cities, central business district 
property values reached speculative peaks in the 1920’s to which 
they never returned later. Only after World War II, however, did 
many people begin to realize that downtown growth in periods of 
national prosperity was not inevitable. During the 1930*5 central 
area depression had seemed no more than part of a disaster that 
pervaded the entire country. After 1940, prosperity came with a 
rush, and for a few years downtown businessmen grew rich along 
with businessmen in other locations. After the first postwar decade 
(1945-1955), however, central area business activity lagged de- 

12 See Chap. VII for a discussion of the pressures on planners to neglect 
these obligations. 
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spite general prosperity. The level of dollar sales rose barely fast 
enough to keep up with inflation, while the amount of new con¬ 
struction was very limited. Minneapolis businessmen read 
that similar problems plagued downtowns throughout the 
country. 

Toward the end of this period several events occurred which 
dramatized the apparent decline of the downtown area. First, 
General Mills, one of the largest national companies with central 
headquarters in Minneapolis, announced that it would build its 
new home office building beyond the city limits. Later, the Pru¬ 
dential Insurance Company and the American Hardware Mutual 
Insurance Company decided to erect new office buildings outside 
of the downtown area, although within the city. The officers of all 
three companies mentioned traffic congestion and the difficulty of 
assembling land as their most important reasons for abandoning 
the downtown area. Some observers doubted subsequently that 
these reasons had really been decisive, and suggested that the com¬ 
panies may have been responding to a fad of decentralization. 
Nevertheless, their decisions jolted many executives whose compa¬ 
nies had substantial downtown investments . 13 

In 1955 Southdale, a mammoth, fully enclosed shopping center 
in the suburb of Edina, opened. The Twin Cities metropolitan 
area had never seen anything like it— nor had more than a very 
few other metropolitan areas. It combined free parking, protection 
from inclement weather, and exciting modem design with a vari¬ 
ety of goods and services rivaling that of downtown Minneapolis 
itself. Southdale’s two department stores, Dayton’s and Donald¬ 
son s, were branches of the two largest stores in downtown 
Minneapolis, so their competition with downtown for business 
seemed unlikely to become cutthroat. The very fact that Dayton’s 
and Donaldson’s had found it necessary to enter into vigorous 
competition with themselves in the first place, however, drama¬ 
tized the force of the suburban surge. 

The passage of the Federal Aid Highway Act in 1956 aroused 
downtown businessmen still more than either of the above- 
mentioned developments. They hoped that the enormous 

13 The Prudential and American Hardware Mutual decisions were espe¬ 
cially well publicized because both companies managed to purchase beautiful 
sites on park property from the city for their new buildings. 
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expenditure of the freeway program might provide a counterforce 
in favor of downtown. At first, they assumed that the freeway had 
been designed to provide maximal relief for downtown traffic con¬ 
gestion. Traffic congestion was, after all, often cited by defenders 
of the freeway program as the most serious threat to American 
central business districts. On inquiry, however, some businessmen 
reluctantly came to the conclusion that no one knew what effect 
the freeways would have on central business district traffic in 
Minneapolis. What, they asked, had city planners been doing all 
these years? One observer later described the situation as follows: 

Previously, Minneapolis businessmen had only the vaguest idea of 
what city planning was. But they assumed that, whatever it was, some¬ 
one was doing it. Now they realized that they had assumed far too 
much: the state Highway Department was going to spend a hundred 
million dollars or more within the city, and no one had bothered to 
evaluate the Department's plans from the point of view of local 
interests. 

Minneapolis had had a planning commission since 1919. During 
the i920*s it had occupied a rather prominent place in city govern¬ 
ment. But the depression, the withdrawal of businessmen from 
civic activity after Minneapolis 1 famous strike of 1933-1934, and a 
change of planning directors brought an end to the period of 
prominence. Herman Olson, the planning engineer after 1929, did 
not believe in consultation or compromise; everyone agreed that 
he was a competent technician, but during the several decades of 
his tenure he alienated virtually every participant in the city's 
governmental system. By the postwar period, he had only one 
other professional planner under him. He never lost heart, how¬ 
ever; he continued to issue reports and proposals right up to his 
“encouraged” retirement in 1955. 

The first halting steps toward a revival of planning were taken 
after passage of the Federal Housing Act of 1949, with its Title I 
creating a new program of federally aided urban redevelopment. 
Several representatives of large downtown corporations, along 
with a few respected individuals who had long made civic 
activity their hobby, organized with the immediate objective of se¬ 
curing federal aid to help “clean up” the city's lower loop. The 
lower loop was a section between the central business district and 
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the Mississippi River that had been the original downtown area of 
Minneapolis. The city's more substantial businessmen had started 
to abandon it before the turn of the century, and despite sporadic 
efforts to spur revival by constructing new buildings in the area, 14 
it had gradually become known as the skid row of the Upper Mid¬ 
west, a neighborhood of saloons, pawn shops, secondhand clothing 
stores, flophouses, and similar establishments. 15 Herman Olson, 
the editors of the local newspapers, and committees of local busi¬ 
nessmen had occasionally suggested face-lifting jobs for the lower 
loop, but none of the proposals had appeared even remotely 
possible to achieve so long as the only potential sources of funds 
had been local. 

Immediately after 1949, many downtown businessmen con¬ 
sidered the concept of redevelopment “socialistic," and many local 
politicians considered the idea too unprecedented and controver¬ 
sial to touch. Thus, the lower loop redevelopment project did not 
get under way for half a dozen years. 16 The campaigns and battles 
that eventually produced it, however, taught a core of downtown 
businessmen the ways of local politics. Those most active in this 
period were generally associated with companies that owned prop- 

During the 1920's a syndicate of businessmen had built what is still the 
citys third largest hotel, the Nicollet. It later went through two receiverships. 
The federal government had erected post office buildings in 1914 and 1935. 
Before consenting to build in the latter year, federal officials had demanded 
that a block of brothels across the way be demolished and the land be used to 
create a small park. 

15 The general view of the inhabitants of the lower loop was that they were 
drunks and deadbeats. When redevelopment of the area reached an advanced 
stage, however, a survey was made to guide those responsible for relocation 
services. The survey showed that the lower loop was not primarily a skid 
row for transients after all. It was rather a neighborhood of retired single 
old men, most of them very poor but quite sober. The neighborhood had 
never constituted a significant crime problem. 

16 Even so, it did get under way several years before the arrival of Irvin and 
Engelen on the Minneapolis scene. As in nearly all other cities, the Housing 
and Redevelopment Authority was completely separate from the Planning 
Commission. This fact was to cause some frustration to Irvin and Engelen 
when they turned to downtown planning in 1958. Efforts by Engelen, in par¬ 
ticular, to induce some rethinking of certain aspects of the physical layout of 
the project were rebuffed and caused some resentment. One alderman later 
declared that he had believed that Engelen was trying to undo commitments 
already made and placed beyond the realm of legitimate controversy. 
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erty within or adjoining the blighted area: most notably, the 
Nicollet Hotel, the Midland Bank, Powers department store, and 
(before it moved out) General Mills. Gradually, as more and more 
central area investors became aware of suburban competition, the 
active leadership base of the downtown civic community widened 
substantially. By the late 1950^ the lower loop project itself was 
providing a spur in this direction, by challenging the existing core 
of the downtown area to brighten its image. It should be empha¬ 
sized, however, that the expanding group of business civic leaders 
was not composed of corporation presidents. By all accounts, the 
major independent decision-makers of Minneapolis business and 
commerce were not yet sufficiently concerned to participate in 
civic affairs themselves. Most were, however, and this was a new 
development, willing to see a vice-president assigned to participate 
on company time and as company representative. 

In August 1955 a group of these business civic leaders, repre¬ 
senting nearly all the major companies of downtown Minne¬ 
apolis, created the Downtown Council. They reasoned that the 
Chamber of Commerce, in which most of them were also active, 17 
drew its membership from all over the metropolitan area. It had 
never represented downtown interests vigorously and probably 
never could. A separate organization was needed. The chamber 
itself, the Minneapolis Retailers Association, the Minneapolis 
Association of Building Owners and Managers, and the Citizens 
League of Minneapolis and Hennepin County (a leading good 
government organization, financed largely by business contribu¬ 
tions) all agreed to give way to the newly created Downtown 
Council in the impending campaign for an ambitious rejuvena¬ 
tion of the downtown area. 

The Downtown Council concentrated first on the lower loop 
project. Its leaders reputedly helped to arrange the replacement 
of A. C. Godward, the elderly Housing Authority director, 18 by a 

17 Gerald Moore, for example, who gave up his own position in business 
to become full-time director of the Downtown Council, had been president of 
the Chamber from 1952 to 1954. 

18 In the late 1920*5 Godward had combined the positions of planning en¬ 
gineer (the city’s first), traffic engineer, engineer for the board of estimate, 
and fin a n cial consultant to the City Council. On his resignation in 1928, his 
jobs had been divided. During his tenure, however, he had authored the so- 
called Godward Plan for the city. Part of it had proposed that a cultural 
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“bright young man" who had directed St. Paul's Housing Author¬ 
ity. Under his direction, and with Downtown Council support, the 
project was to grow in concept until it embraced sixty-eight acres 
and entailed clearance of the entire “skid row” area. Within a 
short while. Downtown Council leaders also began to ask what 
effects the freeways would have on downtown Minneapolis. In 
*956 £hey helped induce the Minneapolis City Council to retain 
George Barton and Associates, a consulting firm, to evaluate the 
Highway Department s proposed freeway-route locations and de¬ 
signs. 10 

Barton emphasized at the start that he had no way of knowing 
community goals, and therefore could not compare the freeways to 
other possible means of dealing with the transportation problems 
of Minneapolis. All he could do was evaluate the route locations 
and designs in terms of highway engineering objectives. He did, 
however, retain Frederick T. Aschman, a city planning consultant, 
to advise him on land-use relationships. In his report, 20 which 
appeared early the following year, he stated that ideally the free¬ 
ways should connect directly with “super parking terminals” 
penetrating to within 600 or 800 feet of all downtown destina- 
tions. If the city had plans to build such terminals, the freeway 
ring around downtown should be moved closer to its center. On 
the other hand, if the city had no such plans, the freeways had to 
be far enough from downtown so that vehicles exiting from them 
could disperse to enter downtown on many streets. If all the traffic 
fromany freeway interchange were to enter the downtown area on 

center, mall, and public services area be created in the lower loop. The God- 
ward Plan had stirred a good deal of opposition from groups likely to be 
adversely affected by it, and its supporters had abandoned it with the onset 
of the Great Depression. 

19 ^ time author did his interviewing, some disagreement existed 
as to how Barton had come to be retained. Hugo Erickson, who had been 
city engineer in 1956, recalled that he had been the man primarily responsible. 
He said that the City Council had been highly receptive because it had wished 
to forestall the possibility of serious controversy over the freeway route loca¬ 
tions. Downtown Council leaders recalled, on the other hand, that they had 
very actively promoted the hiring of Barton. They thought that their efforts 
had probably been decisive. 

20 The Freewa ys m Minneapolis, an appraisal prepared for the City Council 
and the City Planning Commission by George Barton and Associates, of Evans¬ 
ton, Illinois, January 1957. 
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one street, the congestion would be intolerable. Barton believed 
that the freeways would benefit the city on balance (although he 
did not know its goals), but only if the city performed two great 
tasks: (i) formulated plans for harmonizing freeway develop¬ 
ment with the city’s own street system and with other land uses; 
and (2) financed the collateral highway improvements, outside 
the city limits as well as within them, that would be needed over 
the next twenty years. The freeways represented a decision that 
public policy would henceforth accommodate the automobile. As 
the public responded to this decision, an increasing number of 
freeway routes would have to be built, more city streets between 
the freeway interchanges and common destinations would have to 
be improved, and more parking facilities would have to be 
provided. 

Barton and Aschman convinced the Downtown Council and 
City Engineer Hugo Erickson that the task of harmonizing free¬ 
way development with economic needs was one for city planners. 
The council and Erickson then induced the City Council to 
appropriate funds for the Planning Commission to hire Aschman 
as a consultant on the general state of city planning in Minneapo¬ 
lis. He was to recommend ways of developing an adequate 
planning staff. Aschman produced a report in May 1957. 21 He 
noted that the City Planning Department had a budget barely 
adequate to support its work of zoning administration and map 
m ai ntenance duties—$56,000 in 1956. At the moment, the Depart¬ 
ment did not even have a director; the office had been vacant for 
two years. Asc hm an believed that the main challenges to a new 
planning director would require that he possess great skill in 
coordination and conciliation as well as in technical planning. He 
therefore stressed the importance of hiring a planning director 
who could win the confidence of the City Council, the Planning 
Commission, city department heads, and the public. He also 
emphasized the need to increase the planning budget to a recom¬ 
mended $258,000. 

Subsequently, Aschman served on a committee of civic leaders 
which, after advertising nationally for applications, selected the 
new planning director. The committee’s choice was Lawrence 

21 The Function and Organization of City Planning in Minneapolis, a Re¬ 
port to the Minneapolis City Planning Commission, May 1957. 



A Plan for Central Minneapolis 205 

Irvin, who reportedly had done excellent work as director of the 
Slum Clearance and Rehabilitation Commission in Columbus, 
Ohio. Previous to that he had served as Assistant Director of the 
Columbus Metropolitan Housing Authority. Irvin arrived for 
active duty on March 1, 1958. As of that date, he had three 
professional city planners under him and a first-year budget three 
times greater than the last budgets of the Herman Olson regime. 
Furthermore, since the Downtown Council had induced several 
prominent businessmen to accept membership on the Planning 
Commission, he started with a more weighty commission than Ol¬ 
son had ever enjoyed. The significance of the commission's compo¬ 
sition was that it symbolized an expectation that city planning in 
Minneapolis would become important enough to warrant the 
close attention of important men. Among those who became mem- 
bers of the Planning Commission during this period were Arnett 
Leslie, retired president of the Leslie Paper Company and a 
member of the Minneapolis School Board (which he represented 
officially on the commission); Clifford Anderson, president of the 
Crown Iron Works Company; and Robert Boblett, a prominent 
realtor. Leslie became the commission’s president. 22 

In sum, it may be said that Planning Director Irvin found a 
ready-made constituency waiting for him, and no outspoken 
enemies. He realized, however, that a good deal of resentment and 
antagonism remained in the city toward planning generally— 
largely because of Herman Olson’s legacy of controversy and inept 
public relations. 

Developing a Research Program 

Although Irvin had virtually no staff when he assumed his 
duties as planning director in March 1958, he knew that the sup¬ 
porters of planning in Minneapolis might lose interest if he 
took too long to produce concrete proposals. Considering who had 
taken the initiative in reviving the Planning Commission and 
bringing him to Minneapolis, there seemed little doubt that he 
should first concentrate on planning for the downtown area. 23 

22 In 1961 Leslie resigned from both the School Board and the Planning 
Commission to run successfully for the City Council from his ward. 

28 He did not intend to confine himself to downtown planning, however. In 
the event, within six months of his arrival studies were initiated preparatory 
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Furthermore, the downtown “problems” of which people were 
acutely aware were business problems. 

As Irvin understood the situation, his most immediate task was 
to launch a study of the downtown economy. As he had a large 
budget and no staff, the obvious answer was to hire consultants. 
They could study while he spent his time assembling a staff. The 
Downtown Council was so anxious for work to begin that it 
offered $30,000 of its own funds to help finance consultant studies. 
On Irvin's recommendation, the Planning Commission eagerly 
accepted. It should be noted that even aside from the necessities of 
the moment, Irvin approved of the use of consultants by planning 
agencies. The planning staff itself, he believed, should consist of 
generalists; their expertness should be in drawing general con¬ 
clusions from the work of many specialists. The more time plan¬ 
ners were compelled to spend mastering the techniques of data col¬ 
lection, the less they would have for the intricacies of planning 
theory; yet, an understanding of planning was, above all, what 
their function required. It was difficult enough to master economic, 
aesthetic, and traffic control theory; urban geography; and other 
related fields. The time could not be spared to learn how to design 
market analyses and origin-destination surveys. 

With the aid of planning consultant Aschman, Irvin and the 
Downtown Council developed a research program. They agreed 
that the predictions they most needed, if they were to plan intelli¬ 
gently, were of future market demand for downtown land and of 
future traffic demand on downtown street space. In addition, they 
hoped to improve their understanding of the reasons why busi¬ 
nessmen sought downtown locations, and the ways in which cities 
could, without unduly increasing the exercise of public power, 
enhance the economic advantages of downtown locations. From 
the start, then, the focus of the planning effort was economic. 24 

To direct the traffic studies the Planning Commission hired the 


to a new city-wide zoning ordinance, a new dty-wide industrial land-use plan, 
and three specific neighborhood plans. Nonetheless, central area planning re¬ 
mained the planning staffs highest priority project during at least Irvin’s 
first two years in Minneapolis. 

24 The remainder of this section, which runs to page 212, outlines the Cen- 
tral Area research design. Readers who skip it will have no difficulty following 
the rest of the narrative. 



A Plan for Central Minneapolis 207 

consulting firm of George Barton and Associates, which, it will be 
remembered, had been retained by the City Council in 1956 to 
evaluate the Highway Department’s proposed freeway-route loca¬ 
tions and designs, and which had originally recommended Asch- 
man to the city. To conduct the market analysis, it employed the 
Real Estate Research Corporation (RERC) of Chicago, a firm 
that Irvin had found reliable and respected in Columbus. He also 
realized that RERC president Richard L. Nelson’s father had been 
one of the early executive secretaries of the Minneapolis Real 
Estate Board, and that the local image of Nelson’s firm was very 
favorable. Barton and Aschman had frequently associated with 
RERC in other cities, and Aschman and Nelson had co-authored 
a book. 25 All agreed that RERC should be retained. 

Barton’s 1957 freeway study had covered the entire city of 
Minneapolis. In his section on the freeway ring around downtown, 
he had concluded that he could not evaluate the Highway Depart¬ 
ment’s design unless the city decided how it wanted to handle 
traffic exiting from the freeway, and how it proposed to use the 
land along each potential right-of-way. He had pointed out that 
there were definite advantages to having the freeway ring as close 
to the central core of activity as possible. On the other hand, im¬ 
possible congestion would result if traffic poured from the freeway 
onto the congested streets near the core. Therefore, any proposal 
to move the freeway ring closer to the core would depend on local 
plans for major street and parking improvements near the inter¬ 
changes. In his new studies he hoped to explore in greater detail 
the existing characteristics of downtown traffic movement. 

For purposes of analysis, the City Planning Commission, aiming 
at the central business district and its environs, defined the central 
Minneapolis area as bounded by the freeway (in the Highway 
Department’s proposed design) on three sides and by the Missis¬ 
sippi River on the fourth (see map, page 213). About two-fifths of 
this total area was devoted to industrial uses, one-fifth to residen¬ 
tial and institutional uses, and two-fifths to commercial uses. 

25 Frederick T. Aschman and Richard L. Nelson, Real Estate and City 
Planning (Englewood Cliffs, N.J.: Prentice-Hall, 1957). In their preface the 
authors acknowledged specialized assistance from four individuals: one was 
Barton; a second, who specialized in zoning, was hired by the Minneapolis 
Planning Commission in 1958 to prepare a draft of a new zoning ordinance. 
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“Commercial” included office, financial, retail, entertainment, and 
hotel uses, along with the service establishments that commonly 
located close to them. The bulk of the downtown tax base, com¬ 
posed mostly of the largest downtown corporations which also 
provided the major support for planning, was concentrated in 
the area of commercial use. Irvin realized, of course, that commer¬ 
cial uses were generally thought of as the “characteristic” down¬ 
town uses, the ones that should be kept healthy if the downtown 
area was to retain its economic and cultural importance. Conse¬ 
quently, he agreed with the consultants that their analysis should 
focus primarily, though not exclusively, on the needs of central 
Minneapolis commercial establishments. 

RERC confined its study to the four census tracts 20 within 
central Minneapolis containing the greatest concentration of 
commercial uses. All the major retail establishments, office build¬ 
ings, and hotels were well within this area, which included on its 
fringes many lesser uses. The entire area, totaling 140 city blocks, 
was termed the “Central Commercial District” (CCD). 

The Minnesota Highway Department already possessed de¬ 
tailed estimates of expected traffic on the freeways, so Barton was 
able to focus his forecasting efforts solely on city-street traffic. In 
September 1958 he directed a count of vehicular and pedestrian 
traffic volume on each approach to the central commercial district 
between 7 a.m. and 7 p.m. on a “typical” weekday 27 The division 
of labor was, Irvin later recalled, in accord with his conception of 
broad participation in the planning process. Barton prescribed 

26 Census tracts were chosen as the unit of study to permit maximum com¬ 
parability of the market analysis data with the U.S. census data. 

27 The day was a Wednesday—cool, clear, and free of major events. See 
Central Minneapolis Cordon Count: 1958 (City of Minneapolis Planning 
Commission, Central Minneapolis Series Number One, January 1959). 

The state Highway Department had traffic count data that had been col¬ 
lected monthly throughout a recent year on one of the approaches to down¬ 
town Minneapolis. These data were used to estimate seasonal variations for 
all of downtown. The City Engineer's Office maintained an automatic traffic¬ 
counting machine on another approach in August and September 1958, to 
provide data for estimating variations according to the day of the week. Sec 
Central Minneapolis Master Station Count: 1998 (City of Minneapolis Plan- 
ning Commission, Central Minneapolis Series Number Seven, July 1959). 
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the methods; the City Engineer's Office provided some counters and 
supervised the counting; private companies and organizations 
contributed most of the counter time—580 man hours. The firms 
that contributed were, as might have been expected, those with the 
largest investments in the downtown area. The major department 
stores, banks, public utilities, and property-owning syndicates 
were conspicuous. The Downtown Council organized and pub¬ 
licized the venture. 28 

Among other things, the cordon count revealed that 60 per cent 
of the people who entered the central commercial district during 
the peak hour came by automobile; 40 per cent entered by bus. 
Yet 90 per cent of the vehicles entering the CCD in the same hour 
were private automobiles and less than 2 per cent were buses. The 
balance were trucks and taxis. 

In August and September 1958 the second part of the research 
program was undertaken. Pedestrian counts were made on typical 
weekdays at 68 mid-block stations in the core area. 22 The planners 
considered these data important because pedestrian volumes 
affected both the value of retail locations and the freedom with 
which streets could be widened to move traffic more quickly. It 
could be disastrous to widen streets—thereby narrowing sidewalks 
—if sidewalk pedestrian traffic was already congested. Moreover, 
downtown merchants and city planners believed that it was essen¬ 
tial for central area walking to be made pleasant. Plans to increase 
the joys of walking were difficult to make wisely unless it was 
known where pedestrian traffic was congested. 

Finally, Barton designed and the City Engineers Office exe¬ 
cuted a parking survey of the central commercial district. The 
study consisted of four parts: 

(1) Inventory of curb use in the central retail and office core— 

28 It may be noted that, as of 1964, annual cordon counts were still being 
made. The arrangement, as it had become routinized, was as follows. Down¬ 
town corporations employed students to do the actual counting. The City 
Engineer’s Office instructed the counters, supervised the counting, and an¬ 
alyzed and published the data. 

29 As with the cordon count, the survey was designed by Barton and ex¬ 
ecuted by the City Engineer’s Office. The data were published as: Pedestrian 
Count: 1958, Central Commercial Area (City of Minneapolis Planning Com¬ 
mission, Central Minneapolis Planning Series Number Six, May 1959). 
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equivalent to all four sides of ten blocks. The type of vehicle, its 
length of stay, and the destination of its passenger or freight were 
recorded. 

(2) Inventory of truck and service stops at curbs and in alleys 
within the core. The trucks were classified into thirteen types, 
according to their cargo. 

(3) Off-street parking survey. A questionnaire dealing with 
trip purposes was administered to the drivers of all cars parked in 
a generous sample of the central commercial district’s parking lots 
and ramps during the half-hour of maximum accumulation. 

(4) Within the area of the cordon count survey, all automo¬ 
biles parked at all curbs, in all off-street facilities, and in all alleys 
were counted during the half-hour of maximum accumulation. 30 

While Barton directed and the City Engineer’s Office executed 
the four studies described above, RERC, financed by the Down¬ 
town Council, directed the city planning staff in collecting data 
for the CCD market analysis. Some RERC personnel had special¬ 
ized in central area market analyses since 1946; they had more or 
less standardized their data needs, and were able to provide the 
planning staff with a veritable host of questionnaires to admin¬ 
ister. 

The collection of market analysis data was conducted in three 
phases. The first consisted of interviews with businessmen of the 
central commercial district. To assure their cooperation, meetings 
were held early in 1958 to explain the survey’s purpose and to 
promise that certain data would be kept confidential. Between 
May and November 1958, planning staff members administered a 
four-part questionnaire provided by RERC. Parts I and II were 
for the owners and managers of buildings. Key questions dealt 
with the type, age, and use of each structure; parking facilities; 
typical numbers of daily visitors; ceiling heights; front setbacks; 
toilet facilities; and air conditioning. Parts III and IV were for all 
downtown businessmen, and dealt with the characteristics of indi¬ 
vidual establishments. An establishment was defined as "each 
separate commercial or industrial unit doing business.” A restau¬ 
rant, a newsstand, a law firm, and a department store each counted 

30 This material was presented in Parking Survey: 1958, Central Commer¬ 
cial Area (City of Minneapolis Planning Commission, Central Minneapolis 
Planning Series Number Four, April 1959). 
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as one establishment. The key data sought by Part III were each 
establishment’s U.S. Census Standard Industrial Classification, its 
net usable floor space, its net sales floor space if a retail establish¬ 
ment, its number of employees, and its service area. Part IV 
consisted of specialized questions for the owners of specific types of 
establishment. There were separate sheets for the owners of office- 
buildings, theaters, hotels, warehouses, and parking lots.® 1 

The second phase of data collection in the market analysis was 
designed to ascertain shopper motivation. Barton’s pedestrian 
counts had established the numbers of pedestrians crossing mid¬ 
block points in the major retail and office core. RERC now de¬ 
signed a sample interview survey to leam their characteristics; 
planning staff personnel conducted the interviews. Interviewees 
were asked, among other things, their reason for being downtown, 
their mode of transportation to and from downtown, and their 
shopping plans, if any, for the day. The outlines of downtown 
shopper motivation had of course been studied in many cities pre¬ 
viously. RERC’s president had recently published a book in which 
he had discussed at length the findings of these studies. 32 The 
pedestrian interviews were intended to shed light on the extent to 
which Minneapolis fit the general theory. 

Phase three aimed at determining the market for central area 
housing. A sample of 6,235 downtown employees completed a 
twenty-three-question form prepared by RERC. Key questions 
dealt with the location and characteristics of their present housing, 
the characteristics of other members of their households, their 
means of getting to work, their shopping habits, and their interest 
in living close to downtown if good housing at moderate prices was 
available. 

The housing market study was financed separately from the rest 
of the market analysis, but it too provided an occasion for coopera¬ 
tion between the city’s planning agencies and private business 
organizations. The Minneapolis Housing and Redevelopment Au¬ 
thority and the City Planning Commission collaborated in paying 

81 The data collected in answer to all four sets of questions were published 
as Land and Space Use Survey, Central Commercial Area (City of Minneapolis 
Planning Commission, Central Minneapolis Series Number Five, May 1959). 

33 Richard L. Nelson, The Selection of Retail Locations (New York: F. W. 
Dodge Corporation, 1958). 
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RERC’s fee, on a two-thirds/one-third basis. The Downtown 
Council provided free office space to the consultant's staff during 
the survey, and the Minneapolis Retailers' Association secured the 
cooperation of downtown employers in distributing the employee 
questionnaire. This was all possible, of course, because the con¬ 
sultant had convinced the leading downtown retailers that their 
future economic health depended in significant part on the 
development of middle and upper income housing close to 
downtown. 

The planning staff, without consultant aid, conducted one final 
inventory, of industrial land use, preparatory to writing the 
Central Minneapolis Plan . While far less detailed than the CCD 
studies, this survey at least enabled the planning staff to claim that 
in planning for downtown commerce and housing it was not 
totally ignorant of the problems of industry. 

Upon completion of the entire research program, RERC an¬ 
nounced that more economically relevant information was now 
known about central Minneapolis than about any other major 
downtown area in the United States. 

The Research Findings 83 

During 1958 and 1959 the Planning Commission brought out 
no analyses, but it published almost all of Barton's data and 
RERC's space-use survey data in five handsome booklets. RERC, 
on the other hand, published no raw data but brought out two 
limited-edition, analytical reports in the early summer of 1959, 
entitled respectively Economic Development Study of Downtown 
Minneapolis and Central Area Housing Market Analysis . u Only 
the brief summaries of each, which listed conclusions without even 
the elementary reasoning behind them, were made available in 
larger quantities. By a peculiar twist, therefore, the raw data were 
available to everyone; the analyses, predictions, and recommenda- 

83 The following section, which runs to page 224, summarizes RERC's sub¬ 
stantive findings, forecasts, and recommendations. Readers whose interests are 
purely political may wish to skip it. They will be able to follow the rest of 
the case narrative without difficulty. 

34 The dates of publication were June and July respectively. Twenty-five 
copies of each were printed. Barton published nothing, but RERC made 
some use of his findings in its Economic Development Study. 




Map 3. Central Cornmercial District of Minneapolis, 1959, showing employment den¬ 
sity by block (number of employees per one hundred square feet of land). 
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dons were available only to those interested enough to read them 
in the offices of the few organizations and public agencies that had 
copies. 

RERC’s Economic Development Study began with a historical 
discussion. Central area problems had emerged similarly through¬ 
out the country, RERC wrote. Downtown areas originally grew 
around the meeting places of main routes of travel and sources of 
power. In Minneapolis the route was the Mississippi River; the 
source of power was St. Anthony Falls, which at one time marked 
the river's highest navigable point. Later, transportation routes 
focused on downtown because it was the center of activity. The 
person traveling from one outlying area to another generally had 
to make streetcar connections downtown. Investors whose enter¬ 
prises needed service areas of more than a few blocks radius, a 
substantial labor pool, or high-quality transport service naturally 
tended to locate downtown. Eventually, the central area’s economic 
leaders became the economic giants of the metropolitan area, and 
their interest in preserving their investment became monumental. 
In Minneapolis, as of 1958, this investment, though it involved 
only 4 per cent of the city’s land, still provided one-third of all 
employment and tax revenue; a prima facie case surely existed 
that the entire population had a stake in maintaining its value. 

Until recently, downtown had been able to rely on necessity to 
attract ever-increasing numbers of people. By the 1950’s it could 
no longer do so, and it was no longer as attractive to those with 
free choice. There were many reasons for this change. The rise of 
the automobile had eliminated the dependence of most people 
on the route patterns of public transit. It had also created conges- 
tion on the approaches to downtown, and made shortages of 
central area parking space important. Public transit vehicles, of 
course, had not had to park downtown. Automobile transportation 
had also produced urban sprawl, which in turn had made good 
public transit service unprofitable. Many workers now preferred 
driving to suburban plants, where they could park, to traveling 
downtown. They had this alternative in large part because im¬ 
provements in engineering technique over the past century had 
made power for industry as cheap in outlying areas as downtown. 
The telephone had made face-to-face contact less essential for 
many businessmen. Shoppers had once come to the great center for 




Map 4. Central Commercial District of Minneapolis, 1959, showing floor-area ratios 
by block (gross building area divided by total land area). 
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retail facilities to compare prices and quality; but the growth of 
standardized brand names and prices since the 1920's had dras¬ 
tically reduced the importance of this motive. Finally, central area 
land values had been so high, and land assembly so difficult, that 
many investors who had preferred downtown locations in theory 
had been led to choose outlying sites in practice. 35 

Central areas retained many sources of vigor, however. People 
liked to work, visit, and live near downtown because its concentra¬ 
tion of activity excited them. Downtown employees, residents, and 
tourists provided an enormous core of customers; the unparalleled 
variety of enterprises that they could support attracted other peo¬ 
ple to the area for shopping and recreational purposes. Downtown 
retail establishments had lost business in recent years to outlying 
shopping centers, but there was no necessity for them to lose more; 
the inherent advantages of outlying commercial centers over the 
main center of the metropolitan area had already been exploited 
in full. By now the main center catered to its core customer groups 
mentioned above, plus people seeking unusual goods and services 
that the outlying centers with their smaller service areas could not 
provide. Conventioneers and tourists wanted to be in the vicinity 
of exciting places in which to shop, eat, sightsee, and attend cultu¬ 
ral events. Many executives and professional people still needed 
the opportunity for close face-to-face contact, and in general the 
most convenient place to meet was the downtown area. Specialized 
services were most easily and quickly obtainable downtown. The 
number of workers who would still travel downtown at any given 
salary remained greater than the number who would travel to any 
other point; for those unable to commute by automobile, down¬ 
town remained the most accessible location outside their own 
neighborhoods, and many enjoyed working downtown because of 

35 A serious problem not mentioned in the report was that downtown prop¬ 
erty assessments had not in most cases been reduced as values had dropped 
after 1929* As of the early 1950*5, assessments on a city-wide basis averaged 
about one-third of fair market value. Assessments of some core properties were 
over 100 per cent of fair market value. This was a serious deterrent to poten- 
tial investors, particularly retailers—who had to consider the prospect of price 
competition with merchants located on outlying sites. By the early 1960’s, it 
may be noted, this problem had abated somewhat due to a series of court 
decisions and subsequent revisions of policy by the City Assessor. 
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the other activities near at hand. Moreover, the cost of office space 
was not always higher downtown than in suburbs; it was surely 
higher per square foot, but employers were not required to pro¬ 
vide parking space, eating facilities, landscaped surroundings, or 
the other frills of outlying locations. In sum, downtown remained 
very attractive to many people with a wide variety of purposes. 

The greatest threats to downtown, RERG contended, were the 
difficulties that people had in gaining access to and circulating 
within the area. Clearly, no business complex could thrive if it 
were too hard or unpleasant to reach. The primary goal of any 
central area plan in the automobile age, consequently, had to be to 
facilitate “access.” Since the ease of interchange between enter¬ 
prises and types of activity was the primary source of downtown 
attractiveness, a second objective had to be to facilitate “circula¬ 
tion.” The most efficient way to transport enormous numbers of 
people within such a small area was on foot; vehicles took up too 
much room and were too inflexible. Every effort, therefore, should 
be made to keep typical trip distances within downtown short—by 
encouraging entrepreneurs to expand vertically rather than hori¬ 
zontally and by controlling the physical arrangement of related 
enterprises—and to increase the attractiveness of pedestrian facili¬ 
ties. 

Governments in this country, the RERC report went on, could 
not create strong downtowns by themselves. Most downtown en¬ 
terprises were privately owned, and operated for profit. The 
“strength” of downtown, therefore, depended in the final analysis 
on private investment and consumer spending. The purpose of 
public action had to be to encourage these. No public plan for a 
central area could succeed unless businessmen participated by 
maintaining and improving the attractiveness of their facilities. If 
hotels lacked adequate convention space, conventioneers would be 
deterred, no matter how attractive the city. If prestige office space 
was unavailable, prestige firms with locational freedom would go 
elsewhere. If people with high incomes could not find attractive 
housing close to downtown, they would spend most of their money 
near where they did settle. Given American governmental forms 
and beliefs, certain economic forces at work against downtown 
could not be directly affected by public action. Other forces could 
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be so affected. The goal of planning research should be to deter¬ 
mine which forces could be countered and how best to counter 
them. 

Government powers could not be increased, RERC assumed, 
and the tides of technological change could not be reversed. In¬ 
vestors could not be forced to put their money downtown if they 
considered outlying sites preferable. Zoning powers could not be 
used to prevent the availability—even within the city, let alone in 
the politically independent suburbs—of desirable outlying sites. 
Businessmen in outlying locations could not be prevented from 
competing with all their vigor against those of downtown. On the 
other hand, public officials and businessmen working together 
could do a great deal to improve the central area’s competitive 
position. Travel to downtown could be made easier and more 
pleasant. The City Council could collaborate with federal authori- 
ties in securing a write-down in price on lands under the urban 
renewal program. Tourist, convention, and shopping facilities 
could be made more attractive and varied. Downtown business- 
men could be reminded of advantages that they had come to take 
for granted. 

Although RERC was employed to make land-use forecasts 
rather than to propose public policy recommendations, the firm 
endorsed the principles of land use and street functions set forth 
by the planning staff in their May 1959 publication, Goals for 
Central Minneapolis (see below), and made a number of specific 
proposals. The latter may be summarized briefly, as follows. The 
freeway would solve only part of the problem of “access” to Cen¬ 
tral Minneapolis; for it to be truly effective, drivers would have to 
be able to park within easy walking distance of their destinations, 
and to approach the parking facilities from the freeway via 
uncongested routes. Wherever possible, protection from weather 
extremes should be provided along the pedestrian routes from the 
parking terminals to common destinations. Within the central 
area, all activities should be arranged according to the amount of 
interchange desirable between them. As the ease of comparative 
shopping and combining visits to numerous kinds of stores on a 
smg e trip remained one of the important attractions of down¬ 
town, retail facilities particularly should be grouped. Only enter- 
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prises which concentrated great numbers of employees and 
other potential shoppers daily per acre of land should locate 
within walking distance of the major retail entertainment com¬ 
plex. The office complex was the most obvious candidate for this 
area, and certain types of office building should be grouped 
together within that complex. 

RERC suggested three categories of office buildings: multiple 
occupancy, government, and special purpose. A special-purpose 
office building was defined as one in which the leading user occu¬ 
pied 85 per cent or more of the total floor area. One could not 
predict the needs of the tenants in mul tipi e-occupancy buildings 
with any precision; it was safest to assume that most tenants who 
paid central area rents would require proximity to other office 
users. Many occupants of single-purpose buildings, however, could 
afford to locate several blocks away from the central office core in 
return for cheaper land. They and the city would benefit if they 
could obtain land at prices they could afford inside the central 
area, because the alternative was often a suburban location. 

Minneapolis planners thought of the lower loop redevelopment 
area as the section most appropriate for special-purpose office con¬ 
struction. Its southern boundary was just two blocks from the 
central office core, and it adjoined the only large secondary core. 
The latter included City Hall, several federal government office 
buildings, the Grain Exchange, and the Telephone Company 
building. The blocks between the redevelopment area and the 
central core were suitable for future multiple-occupancy office 
construction. 

Enterprises that concentrated few employees or visitors each day 
or that needed great volumes of truck delivery, it was reasoned, 
should be kept out of the central commercial district. 

RERC had not had to study Central Minneapolis to explain this 
history or to recommend these policy objectives. The history, as 
RERC admitted, applied to downtowns throughout the country, 
and the policies were in the generally accepted public domain of 
planning thought. The ostensible purpose of the market analysis 
was to discover how much investment and consumer spending the 
city might attract by pursuing these policies with any given 
amount of vigor. Planners did not want to plan for either too 
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much or too little growth; businessmen and politicians were likely 
not to care to commit great sums of money and effort to bring 

forth molehills. 

The market analysis reports contained little on RERC’s meth¬ 
ods of estimating potential demand. Instead, they emphasized the 
enormous amounts of data about currently effective demand that 
had been collected. The omission was serious, but unavoidable; 
demand prediction was not a science. Every entrepreneur who 
considered investing in an enterprise had to consider whether his 
product was saleable, and RERG had served entrepreneurs in such 
situations for twenty-eight years. If a great deal of intuitive judg¬ 
ment was needed to move from the facts of current demand to esti¬ 
mates of future demand, RERC could at least claim that its 
personnel were experienced judges. 

RERC president Nelson had discussed his organization’s tech¬ 
niques for estimating demand in The Selection of Retail Loca¬ 
tions.** There he had stated that RERG had no formulas, and 
counted this among its virtues. He explained that RERC had 
divided the broad question of how much demand could be ex¬ 
pected into a large number of smaller questions. With experience, 
it had learned what data were most useful in answering each 
question. The large number of questions, he believed, increased 
the likelihood that unusual factors would be noticed. Some RERC 
analysts had become specialists at estimating economic demand, 
and were more expert than any amateur could be. RERC theorists 
hoped that errors made by those answering the many questions 
would tend to cancel out. They considered this outcome more 
probable statistically as the number of separate judgments was 
augmented. 

Nelson emphasized that all predictions were unreliable. He 
urged entrepreneurs not to build for more than their conserva¬ 
tively estimated third- or fourth-year needs. If their volume rose 
faster than expected, the worst that could happen was that they 
would earn less than they might have. If they could not expand 
when the time was ripe, they might be better advised in any case 
to open a second store where a shrewd competitor might otherwise 
choose to locate. Nelson’s position, in short, was that the only way 
to make money was to take risks and that consultants could only 
3e Chap. 13. 
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reduce risk, never eliminate it. (RERG did not write these dis¬ 
claimers Into Its report on Central Minneapolis.) 

RERC reported that retail sales space in Central Minneapolis 
was adequate and that no shortages were likely to develop in the 
foreseeable future. The former judgment was based on RERC’s 
own estimates of the amount of space that each existing retail 
establishment should have had in order to do its current volume of 
business without overcrowding. These estimates, RERC claimed, 
were based on interviews with retailers in many cities about 
optimal space allocation. The prediction of future adequacy 
depended on the rough assumption that increases in efficiency 
would balance off projected Increases in dollar sales. The sales 
increase projection depended in turn on a prediction of future 
employment levels. The employment prediction rested, in turn, 
on two other assumptions: (1) that the proportion of metropoli- 
tan area employment concentrated in Central Minneapolis would 
remain constant, and (2) that metropolitan area employment 
would continue to grow at its 1950-1957 rate. RERC noted that, 
in the present era, central area retail sales seldom increased at a 
greater rate than central area employment; other metropolitan 
area gains in buying power tended to benefit outlying shopping 
centers rather than downtown. 

RERC estimated that no overall shortage of multiple-occupancy 
office space would exist upon completion of a large structure being 
erected as the report was written, noting that quite a few of the 
older office buildings already had high vacancy rates. At the same 
time, it judged that the need for prestige space in new buildings 
would increase slightly each year in the foreseeable future. Certain 
space users who might be attracted to the city could not settle for 
space in second-class buildings. RERC estimated that the city 
would be able to absorb about one large multiple-occupancy 
building—400,000 square feet of floor space—every five years. The 
market for new special-purpose office space, it believed, would be 
slightly larger if land near the core were available in large enough 
parcels and at moderate prices. 

These estimates of the increase in demand for prestige space 
were based on a somewhat optimistic assumption: that no further 
decentralization—proportionately—would take place in the metro¬ 
politan area after the lower loop redevelopment area was cleared 
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and became available for construction. Between 1947 and 1958 
downtown office space had increased at a rate of 1 per cent a year, 
versus a rate of 100 per cent a year for the rest of Hennepin 
County. In terms of absolute growth, the outlying areas had done 
only twice as well as central Minneapolis—75,000 square feet 
added annually, versus 38,000 square feet. 

RERC noted that in Minneapolis, as in most other large cities, 
no new hotels had been constructed since the 1920’s. 37 The exist¬ 
ing hotels faced a major handicap in their efforts to attract large 
conventions because, as a group, they had few meeting rooms large 
enough to handle more than 700 people. In addition, any city 
without a truly modem hotel had difficulty attracting conventions. 
The primary reasons for this were the following: (1) those who 
chose convention sites often thought that their own prestige re¬ 
quired that they be quartered at such a hotel; (2) hotels built 
several decades ago were poorly equipped to handle commercial 
displays, which provided important revenues at many conven- 
tions; and (3) it was difficult to inspire local members of 
national organizations to urge that conventions be held in their 
home town if it had no prestige hotel. Despite these handicaps, 
Gentral Minneapolis hotels consistently maintained an average 
annual occupancy rate above the national average. RERC per¬ 
ceived an unmet demand for 1,300 to 1,500 new hotel rooms, and it 
expected demand to rise at a rate of 60 rooms per year to 1970. In 
addition, it believed that a new 600— i,ooo-room hotel with 
adequate meeting facilities for large conventions would generate 
so much new business that it could thrive without harming the 
older hotels or affecting the other unmet-demand estimates. 

RERC s housing market estimates 38 rested on even less ex¬ 
posed reasoning than its other forecasts. On the basis of available 
construction cost figures, certain minimum rentals for apartments 
in new buildings were assumed: I95—$120 for efficiency apart- 
ments; Suo-f^o for one-bedroom apartments, and so on, with 
luxury apartments running higher. It was also assumed that 

37 The Leamington Hotel, however, which was the city's second largest, 
had undergone conversion from a residential to a transient hotel in the mid- 

295 °’ S a cos£ of several mffl ion dollars. Its meeting-room facilities were cur¬ 
rently the most extensive of any Minneapolis hotel. 

58 Central Area Housing Market Analysis. 
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households had to have certain minimum incomes before they 
could be considered in the market for new housing, The stand¬ 
ards were the following: one- and two-person households, $5,000; 
three-person households, $6,000; four-person households, $7,500; 
households of five or more persons, $10,000, The consultant 
offered no justification for these figures, but did offer data 
on the basis of which close students of the Housing Market Analy¬ 
sis might evaluate its conclusions. The questionnaire distributed 
to downtown employees contained a series of questions dealing 
with their income and that of other members of their households. 
On the basis of the income standards, 49 per cent of the 
households studied qualified for new housing. One-fifth of the 
qualified householders said that they would be interested in 
central area apartments with pleasant surroundings and off-street 
parking space—if the price were right. RERC personnel guessed 
that about one-fourth of the qualified householders who said they 
were interested actually would move downtown if new housing at 
the assumed prices became available. The current effective de¬ 
mand from this source, on this assumption, was 1,818 households, 89 
From the other potential consumers of new downtown housing 
—corporations. University of Minnesota employees, retired people, 
widows—RERC came up with a current effective demand figure of 
270 households, making a total current effective demand of 2,088 
units. It said further that as prestige neighborhoods developed in 
the central area more and more people would want to live in 
them, The Housing Market Analysis predicted a doubling of 
effective demand, to 3,860 units, within four years, and another 

89 The figures were as follows: 

All downtown employees 83,240 

Survey sample size 6,235 

All households 70,588 

Qualified households 49 per cent of all households 

Qualified interested households 10 per cent of all households 

Current effective demand estimate 2.6 per cent of all households 
According to the study, 578 apartment units had been constructed in central 
Minneapolis between 1945 and 1958. The vacancy rate in these buildings was 
currently about the same as for the city as a whole. RERC admitted that there 
was no current shortage, but said that demand could be spurred if good 
neighborhoods, rather than individual buildings or small groups of them, 
came into existence. 
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doubling to 7,8x5 units, by 1980 if a vigorous effort to bring such 
neighborhoods into being were made, RERC admitted that its 
estimates were based on rentals [that] are not directly related to 
current rental expenditures of the interested households." For 
example, two-thirds of the qualified interested households that 
currently rented paid less than f 100 a month, the minimum price 
for an efficiency apartment in a new building. Less than 10 per 
cent of them currently occupied such small quarters. RERCs 1980 
projection depended on an assumption that 50 per cent of the 
demand would be for apartments renting at $150 a month or 
more; only 6 per cent of the qualified, interested renter house¬ 
holds studied currently paid that much. 40 

The Strategy of Presentation 

RERC did caution that its forecasts were of potentials only. For 
these potentials to be realized, it noted, vigorous public action as 
well as private investment would be required in every case. RERC 
did not say, however, exactly how vigorous an effort would be 
needed to bring about each forecast result. Nor did it make clear 
the unreliability of the assumptions on which its estimates of 
potential depended. Businessmen and public officials were encour- 
aged by these omissions to accept the estimates without analyzing 
the assumptions behind them or trying to define their significance. 
The forecasts were cited to this writer constantly in the course of 
his study, but no one, not even the planners, could answer ques¬ 
tions about how the consultant had moved from data to pre¬ 
diction. 

Even if the estimates of potential demand were based in large 
part on guesswork, however, their publication was unlikely to 
cause either political or economic trouble. The consultants were 
less likely to be subjected to hostile questioning than the city’s 

40 It should be noted again that the total number of qualified interested 
renter households was nearly four times as great as the estimate of current 
effective demand. Moreover, it could be assumed that real incomes would 
rise substantially to 1980. On the other hand, RERC did not state that it ex¬ 
pected the demand for new central area housing to come predominantly from 
the wealthier among the qualified interested households. It rather implied 
that it was impossible to forecast which households would move; it was only 
possible to make a rough forecast based on experience in other cities of the 
proportion of qualified interested households that would move under favor¬ 
able conditions. 
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own planners would have been. If they were questioned, they 
could truthfully say that they sold experienced judgment, not 
mere technical skill. It sounded reasonable for consultants to 
argue that they would not, any more than other executives, be 
worth such high fees if their judgmental processes could be 
reduced to formulae. Planners could not make the same claims. 
They could not refer to personal studies of many other down¬ 
towns; they were not respected businessmen; and they did not 
command high fees. In any event, neither the Planning Commis¬ 
sion nor the Housing Authority had any thought of trying to fill 
the entire projected demand at once. They were more interested 
in the idea that demand could be spurred by public action than in 
precise estimates of its potential size. They hoped only to win pub¬ 
lic support for proceeding gradually on the basis of cautious esti¬ 
mates of current demand. 

The consultants’ contribution, in short, was not to urge a 
specific level of public activity in any field, but rather to popu¬ 
larize within the governmental and business communities certain 
economic Ideas that would probably have met far greater resist¬ 
ance coming from planners. Most of these ideas were familiar to 
planners all over the country, and some of them were put forward 
by St. Paul’s planners at about the same time that the Central 
Minneapolis Plan was evolving. 41 But the consultants gave them a 
kind of legitimacy in Minneapolis that they had not enjoyed pre¬ 
viously, and persuaded many downtown businessmen that some 
public regulation of private enterprise, together with comprehen¬ 
sive planning of public expenditures in the downtown area, could 
contribute materially to their own interests. 

Minneapolis businessmen respected the consultants as highly 
successful businessmen like themselves. No one accused them of 
empire-building. Most people were impressed by their frequent 
references to other cities; the consultants made clear that these 
references were not to books but to their own files. The con¬ 
sultants did most of their business with private investors; no one 
doubted that they were devoted to the private enterprise system. 
No one identified them with local factions. RERC’s frequent 
assurances that its point of view was strictly economic allayed suspi¬ 
cions of “do-goodism.” The fact that the Downtown Council paid 
RERC’s fee for the general market analysis, although not for the 

41 For examples see above. Chap. II. 
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housing market analysis, probably assured skeptics in the business 
community that, in case RERC were manipulablc by its employers, 
at least its employers were businessmen, not planners. 

Furthermore, the consultants were expert in the arts of commu¬ 
nication. Their reports were edited with the polish of prestige 
magazines and issued in limited editions clearly intended for elite 
readers. Their analyses of causal relationships were uncomplicated 
for the most part by qualifications and admissions of ignorance. 
Their tables nearly always clearly supported their text, and were 
easy for a layman to take in at a glance. In short, they appeared to 
write with the clear object of holding the attention and persuad¬ 
ing hurried executives whose primary interests would be in con¬ 
clusions rather than methodology, whose commitment to finishing 
the report as they started it would be slight, and who would have 
many other matters competing for their attention as they read. 

Several Minneapolis planners (not including Planning Di¬ 
rector Irvin) later commented wryly to the author that they 
thought most consultants, though very able, were “Madison 
Avenue types. Their motivation in saying this may have been 
envy, but their meaning was that the consultants tended to give 
priority to the arts of persuasion when these conflicted with the 
strictest requirements of candor. For their part, however, the 
consultants resented any implication that they were less devoted to 
the public interest than publicly employed planners. Con¬ 
sultant Aschman, for instance, commented that he did not think 
he had changed since leaving public employ—he had been Direc¬ 
tor of the Chicago Planning Commission—and that he always 
demanded freedom from his private clients to articulate the public 
interest as he saw it. He agreed that consultants, working in many 
cities, probably developed a more refined sense than that possessed 
by most public planning staff members of the sorts of presentation 
to which businessmen and high public officials would respond. 
They did understand the value of simplification. It is impossible 
to be complete when you are brief, he said, but he thought he 
spoke for all the consultants who had worked in Minneapolis 
when he said that they strove manfully to retain accuracy as they 
simplified. 

The fact was, nonetheless, that the consulting business was 
highly competitive, and that consultants could expect many of 
their clients to distrust self-doubters. The consultants were highly 
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sophisticated about public relations; they understood the need to 
sell both their ideas and themselves. Minneapolis* publicly em¬ 
ployed planners, by contrast, tended to experience discomfort at 
the Idea that they should “sell” anything. According to some, 
planners might ethically be aggressive in their efforts to win 
a hearing; but virtually all maintained emphatically that when 
given their chance they should only “explain” their point of view. 
They agreed that they could not just present facts; they had to 
interpret, predict, and propose. They could, however, explain 
scrupulously the flaws in available methods of forecasting and the 
arguments against their proposals. 

It will be remembered that the planners had, however, pub¬ 
lished nearly all of the raw data from Barton’s studies and RERC’s 
space-use survey during 1958 and 1959 without any analyses or 
conclusions at all. Their hope had been that some public officials 
and private investors would find the data useful. Unfortunately, 
the only strategic value that these publications might have had 
would have been to persuade some people that the planners really 
were hard at work, and that, in view of the amount of research 
that had to be done preparatory to planning, they should not be 
too impatient for finished proposals to emerge from the planning 
process. The danger, apparently unrecognized, was that recipients 
of these unanalyzed data compilations might acquire the habit of 
consigning Planning Commission publications to their shelves of 
unreadable reference works. 

The research for this case study was not conducted until i960, 
after publication of the Central Minneapolis Plan (which was 
quite free of unanalyzed data), but at that time there was wide¬ 
spread agreement among businessmen and politicians that the 
planners were poor communicators. As one put it during an 
interview: 

No, I haven't read the Central Minneapolis Plan or the series of 
reports leading up to it. Their publications come out with greater 
frequency and bulk than most magazines. How am I supposed to 
know which are important and which are not? You say that this one 
[the Plan itself] is the most important. Well, it also comes after all the 
others have tired my patience, and it alone is over an inch thick. 

Some who had dipped into the Plan had found it too full of alter¬ 
natives, qualifying phrases, and methodological explanations. “No 
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one has time to study this thing like a textbook/' said one aider- 
man; “when they get ready to say just what they want us to do, we 
may have time to wonder whether we should do it/' 42 A former 
city editor of the Minneapolis Tribune commented that he had 
always had trouble with reporters who wrote to impress their 
colleagues rather than to communicate with the public. “Most 
planners are very similar/' he said. “They write as though they 
were more anxious to impress other planners than to convince lay¬ 
men. Consultants never make that mistake." 

When informed of this criticism, several planners admitted that 
it might be valid. They protested, however, that they had an obli¬ 
gation to inform their readers both about their full reasoning and 
about the gaps in their ability to predict results of any course of 
action. As it was, they had simplified and eliminated many argu¬ 
ments relating to their proposals that reasonable people might put 
forth. They had prepared a presentation with slides explaining 
their recommendations in the simplest form they could imagine, 
and had presented it to numerous groups, including the City 
Council. They had written a summary version of the Plan . Con¬ 
cerning the full version, its author said philosophically, “We are 
damned if we conceal our methodology and doubts, and damned if 
we don't." The conflict, to some extent, was between an ethic of 
public candor and the requirements of effective salesmanship. 

The criticism made of planner communication in Minneapolis 
seemed particularly ironic because the Central Minneapolis Plan, 
by comparison with similar plans elsewhere, was a remarkable 
combination of clarity and honesty. It contained almost no jargon. 
The function of each activity in the Central Area was analyzed in 
terms no less simple than, and frequently identical with, those 
used by the consultant in his limited edition reports. Each pro¬ 
posal put forth was defended with arguments that certainly were 
not difficult to understand. Alternative proposals were analyzed in 
straightforward fashion, and the reasons given why the planning 
staff believed its own recommendations were the best. The plan- 

42 The same aldennan commented that he thought the planners published 
so much for strategic reasons. He suspected, he said, that they hoped to pre¬ 
vent laymen from being able to criticize their recommendations. The flaw in 
the strategy, he concluded, was that the Council would not approve what it 
did not understand. 
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ners stated most of their predictions as ranges, the poles of which 
depended on the alternate assumptions: (1) that the Plan would 
be effectuated with vigor, and (2) that it would be ignored. 
RERC had made a general covering statement that it assumed for 
the purpose of prediction that the city would move vigorously to 
carry out its recommendations. It had not stressed this point as 
much as the planning staff did, however, and none of its predic¬ 
tions were presented in range—or rounded—form. If the Plan's 
180 pages of single-spaced mimeographed text were not light read¬ 
ing, their subject was a large one. If the reader was presented with 
many statistics, arguments, and trend reports whose importance 
was impossible to gauge from the text, this was primarily because 
no one knew exactly how important they were. If the planners 
failed in some instances to separate the major argument in favor of 
a proposal from the lesser arguments, their error was hardly of 
crucial importance. Surely no consultant would have written the 
Plan as the planners did, but the planners did not consider this a 
valid criticism of their work. 

Despite this latent tension, the planning staff benefited immeas¬ 
urably from the consultants' work. The consultants could work in 
their own way without compromising the “virtue” of the planning 
staff, and they “sold” ideas that the planners did favor. 

Goals for Central Minneapolis 

Rodney Engelen joined the planning staff as assistant director 
for advanced planning in the late summer of 1958. He had worked 
previously for three and one-half years in St. Paul, first with the 
Planning Board and later with the Housing Authority, after ob¬ 
taining his master's degree in city planning at Harvard University. 
Engelen had developed a reputation during his years in St. Paul as 
an extremely creative planner. While working with the Housing 
Authority, he had developed by his own account a strong taste for 
concrete accomplishment above career safety. Minneapolis Plan¬ 
ning Director Irvin intended to free Engelen from routine admin¬ 
istrative chores to permit his energies full play. Engelen's 
first assignment was to direct the preparation of a Central Minne¬ 
apolis plan. 

He did not pretend to be a market or traffic analyst, and 
although he judged that the consultants had collected more data 
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than they could profitably use, he was well pleased with the con¬ 
sulting analyses he had to work from. He tentatively accepted the 
consultants’ estimates of market demand and traffic volume 
growth, and turned his mind to goal determination. 

Unlike the consultants, Engelen could not concentrate entirely 
on the economic function of downtown. He appreciated that a 
political decision had been made to plan first for the downtown 
area, but he wanted the goals for downtown to mesh with appro¬ 
priate goals for the entire community. Furthermore, he did not 
want to assume goals without articulating them. He believed that 
the proper way to plan in a democracy was to win public under¬ 
standing and acceptance of general goals before spending a great 
deal of time conceiving specifics. As a strategic matter, he felt that 
laymen presented with generalities and specifics at the same time 
would inevitably concentrate on the specifics. His step-by-step 
approach might force those who paid attention to learn the funda¬ 
mentals before they passed judgment on specifics. This gradual 
education process might keep them from rejecting unfamiliar 
specific proposals out of hand when the final stages were reached. 

In short, Engelen believed that the “classic” approach of mov- 
ing deliberately from general goals to specific recommendations 
was both desirable and practical. He added, however, that it could 
have meaning only when certain characteristic city planning 
errors were avoided. He argued that goal statements, to be of 
much value, had to be clearly relevant to problems of which influ¬ 
ential people were aware, and with which they had indicated the 
will to deal. The planner, he said, should neither pronounce plati¬ 
tudes, step out too far in front of community opinion, nor harp on 
problems that community leaders consciously preferred to ignore. 
Both he and Irvin agreed that the planner could not be a 
community conscience and at the same time secure sufficient 
support within the effective influence structure to accomplish 
plans. 

Within the downtown area, business interests were dominant. 
Any plan would require their cooperation, both in winning City 
Council approval and in securing private investment where 
needed. If additional parking facilities were necessary, downtown 
businessmen would have to arrange private financing or face 
higher taxes to pay for them. If it was decided that the government 
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should strictly regulate the use of downtown land, businessmen 
would have to be convinced that in this case public regulation di¬ 
rectly benefited them. The problem, as Irvin and Engelen saw it, 
was to maintain the support of downtown interests while leading 
them to serve goals of broader than economic importance. 

Upon surveying the downtown scene, Engel en became con¬ 
vinced that very important social values were involved in preserv¬ 
ing the economic importance of downtown. Most of the city’s able 
leaders worked downtown during the day; their proximity made it 
easy for them to get together to discuss civic as well as business 
problems. These men provided the energy to support most of the 
city s organized civic life. They provided the boards of directors of 
charitable and good government organizations, and they sup¬ 
ported the city’s symphony orchestra and also its bids for first-rate 
professional theater and sports. The proof that the downtown clus¬ 
tering of activity played its part was that virtually all of the city’s 
most active civic leaders were associated with downtown firms. 
From a political point of view, it was also important that they be 
encouraged to live inside the city. Those who moved to the sub¬ 
urbs could no longer take part in the political life of the big city; 
and as politics in the suburbs seemed of minor importance, they 
tended to drift away from political participation entirely. 

Nonpolitical values were also at stake. Downtown housing could 
provide a haven for those—single people, old people, artists, 
intellectuals—who might feel terribly alone in typical family 
neighborhoods. Downtown areas, because of their size and variety, 
were the traditional havens of nonconformity everywhere. Their 
size itself was a source of excitement to people, adding color to 
their lives and making possible the sustenance of business and 
cultural enterprises of the one-in-a-metropolitan-area variety. 
Downtown, furthermore, had melting-pot characteristics that out¬ 
lying centers could seldom match. People of all classes rubbed 
shoulders on its streets and in its stores. People who came down- 
town for prosaic purposes tried out its variety without very strong 
initial motivations: they went to conferences, foreign restaurants, 
theatrical events, the main branch of the library; they probablv 
lived richer lives than those who spent their days shuttling be¬ 
tween home, the suburban shopping center, and the plant site 
chosen because land for parking was cheap. 
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Needless to say, these arguments did not conclusively show the 
need for a plan to strengthen the downtown area of Minneapolis. 
The business activities which greatly needed face-to-face contact 
would remain doxvntown whether or not plans were made, and at 
the very least, retail facilities would remain open to serve down¬ 
town employees. People might derive more happiness from 
working near their homes—saving many hours each week that as 
commuters they spent standing in buses or fighting downtown 
traffic—than from eating lunch in foreign restaurants. Cultural 
centers would probably spring up in one place or another to 
satisfy those who cared. Downtown was not really much of a 
melting pot; those who rubbed shoulders seldom spoke to each 
other. Nevertheless, the case in favor of downtown was strong, 
and Engelen accepted it. 

In reality, Engelen did not intend to maximize these social 
values. On the contrary, he always emphasized economic values in 
his planning and in his discussions with civic leaders. But unlike 
the consultants, he developed a rationale for doing so. When he 
finally wrote the Central Minneapolis Plan, he emphasized in its 
first section the relationship between Central Minneapolis' eco¬ 
nomic, political, and cultural functions. He did so, as far as this 
writer was able to discern, not primarily for strategic reasons but 
because he considered it proper for public servants constantly to re¬ 
iterate that their concern was the public, as opposed to any special, 
interest. At the higher levels of general ization, there seemed to be 
no conflict between economic and other likely goals for downtown. 
The others seemed naturally to flow from the economic. The rub 
was that most of the means likely to contribute to the economic 
objective would have important side-effects. The problem was to 
discover which of these means, together with its side-effects, might 
prove acceptable. Because the operators of large downtown firms 
took the greatest interest in downtown planning and were almost 
certain to feel the effects of any plan in their treasuries, “accepta¬ 
ble" inevitably meant, above all, “acceptable to them." 

Nevertheless, Engelen tried to ignore political strategy in the 
first phase of goal formation within the planning staff. He wanted 
to be limited only by the imaginative powers of himself and his 
colleagues. This limitation was itself serious enough. The litera¬ 
ture on central business district planning was sparse, although 
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less so than on many other characteristic city planning activities. 
No very bold plans had ever been carried into effect so that their 
impact might be judged in practice. When all was said and done, 
planners and economic analysts had conceived only a few broad 
principles of downtown planning. 

The first and most important was “economic compatibility of 
activities/’ According to this principle, certain activities benefited 
from proximity to other activities; that is, one or several activities 
drew people who, after they were in the area, spent money at 
neighboring establishments. Also, according to this line of reason¬ 
ing, people who might not bother to visit any of the activities 
standing alone might decide to come if they could visit all in the 
same trip. Some enterprises depended for the lion’s share of their 
business on customers drawn to their vicinity primarily for other 
purposes; it was desirable for these that the land around them 
should be occupied by uses “compatible” with them. Downtown 
department stores, for example, did the larger portion of their 
business with people who worked downtown; the stores had an 
interest, therefore, in concentrating as many employees as possible 
on nearby land. Similarly, many people who came downtown for 
recreation did some shopping while there; others visited the 
downtown area only because shopping and recreation could be 
combined there. Compatibility was a matter of degree. All 
other things being equal, it was desirable for the most compatible 
activities to be located next to each other, and in the most ad¬ 
vantageous directions from each other. The problem of direction 
was almost as important as that of proximity for many customer- 
oriented businesses. If the employees of an office building gener¬ 
ally walked west upon leaving it, presumably to their means of 
conveyance home, a drug store to the east of the building was 
likely to get much less business than a similar one to the west. It 
had been found that in shopping centers the smaller stores 
benefited substantially if shoppers had to walk past them to get 
from the parking lot to the center’s department store or, in smaller 
centers, to the supermarket. The department store and supermar¬ 
ket had a great deal of independent drawing power; the smaller 
stores, particularly those selling standard brands at list prices, 
depended more on momentary impulse to draw people in. RERC 
president Nelson had devoted a large portion of his book to a dis- 
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cussion of which economic activities were compatible with each 
other, and to what extent. 

The second major principle was “access.” According to the the¬ 
ory of access, the inherent drawing power of any complex of activi¬ 
ties could be offset by the fact that most people preferred to spend 
as little time traveling as possible, and they wished to travel in as 
pleasant a manner as possible, in order to accomplish any given 
purpose. Downtown facilities might possess far greater independ¬ 
ent drawing power than any others in the typical large metropoli¬ 
tan area, but so long as trips to downtown remained characterized 
by great length (in terms of time) and petty annoyance (in the 
forms, e.g., of traffic congestion and shortages of parking space), 
no major improvement in downtown economic vitality was 
possible. 

The principles of compatibility and access were consistent with 
the traditional concern of city planners for the spatial distribution 
of land uses, and with the traditional responsibility of government 
for handling traffic. 

In October and November 1958 Engelen conducted several 
“bull sessions” with planning staff members to elicit ideas for 
translating these principles into clearly applicable goals for down¬ 
town. Planning consultant Aschman attended and took a leading 
part in one of these sessions. The other consultants contributed 
ideas in the course of discussions of their own research projects. 
Engelen found only two published pieces of writing in which city 
planners had tried to state relatively specific downtown goals in 
systematic fashion. 43 

One was a six-page, impressionistic analysis of downtown Balti¬ 
more by that city’s planning director. He wrote that the primary 
causes of recent downtown decline were the routing of through 

43 After publication of the Minneapolis goals report, the Minneapolis plan¬ 
ning staff secured two additional goal statements. One was produced by the 
Seattle Planning Commission. The other was Information Report Number 
125 of the Planning Advisory Service of the American Society of Planning 
Officials, which quoted extensively from the Minneapolis goals report. The 
ASPO report stated that, because most of any downtown was privately owned, 
very few public investments in a downtown area could be justified unless 
they (1) stimulated private investment and (2) won business support. This 
thesis was stated as if it were not disputed within the profession. 
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traffic on downtown streets, the haphazard arrangement of activi- 
ties within the downtown area, obsolescence of structures, lack of 
beauty, and conflicts between pedestrians and motorists. He urged 
that incompatible uses be kept from the shopping, financial, and 
government districts and that pedestrian movement within each 
district be encouraged by the exclusion of vehicular traffic. He said 
that parking garages should be built around the districts. Aside 
from this, he urged that the local portion of the interstate freeway 
program be accelerated to divert through traffic—70 per cent of all 
downtown traffic in Baltimore—from city streets. 

The Chicago Central Area Committee, an organization financed 
by leading Chicago business firms, had published a more elaborate 
statement in 1958* The consultants who worked for Minneapolis 
had had a hand in its preparation, and it was of particular interest 
because its recommended goals for Chicago and the stated goals of 
the Central Minneapolis Plan were almost identical. The Com¬ 
mittee had listed principles that should guide all planning for 
Chicago’s downtown area. The most important of these were the 
following: 

(/) Compactness. The downtown area and each grouping of 
compatible activities within it should be kept within as small a 
total area as possible. Keeping the distances on typical trips mini- 
mal benefited everyone, and traffic congestion was alleviated to the 
extent that people moved within downtown on foot rather than 
on wheels. 

i 2 ) Peripheral Development . The activities close to downtown 
should serve but not duplicate central business district activity. 
The most likely candidates were residential apartment districts 
and service or manufacturing activities closely related to the cen¬ 
tral business district activities. 

(3) Ping Roads. A belt of high-quality thoroughfares or ex¬ 
pressways should be built around downtown. The aims were to 
induce through travelers to avoid the central business district and 
CBD-destined motorists to enter downtown streets near their 
destinations. The shorter the distance a vehicle moved on down¬ 
town streets, the less it contributed to congestion. 

{4) Parking. Parking facilities should be located for the most 
part on the peripheries of downtown. Downtown employees 
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should be encouraged to park near public transit facilities far from 
downtown. (The latter recommendation was not incorporated 
into the Central Minneapolis Plan.) 

(j) Internal Circulation. Better movement within the central 
business district should be the prime goal. Vehicular and pedes¬ 
trian traffic should be separated, because each delays the other 
when both share the same right-of-way. That is, vehicles must stop 
when pedestrians cross the street, and vice versa. Separate lanes 
for buses should be provided; if public transit vehicles could offer 
swift transportation, more people would use them instead of auto¬ 
mobiles. Truck loading should be removed from the public streets 
as much as possible. 

The Minneapolis planning staff elaborated these goals, and in 
February 1959 published a "discussion draft” entitled Goals for 
Central Minneapolis, an eighteen-page exposition of their mean- 
ing and rationale. Roughly 400 copies were circulated to public 
officials, political and civic leaders, and citizens’ organizations. 
Goals for Central Minneapolis focused on two sets of questions: 
(i) What should be the function of Central Minneapolis in the 
metropolitan area? And, with this in mind, what activities should 
be encouraged to locate in Central Minneapolis? (2) What goals 
relating to land-use arrangement, transportation, and appearance 
should the city strive toward in order to help Central Minneapolis 
most fully to perform its proper function? 

Engel en’s purpose in publishing this goal statement was to spur 
public discussion. As noted previously, he hoped that this discus- 
sion would educate public opinion leaders in economic and plan¬ 
ning theory, and educate the planning staff about the limitations 
of community consensus. Arnett Leslie, President of the Planning 
Commission, noted in an introduction to Goals for Central 
Minneapolis (written by Engelen) four advantages of discussing 
goals before launching action programs: 

1 * [Goals] help to avoid confusion of basic issues with secondary 
questions of details and thus help to achieve clearer and more pointed 
discussions of each. 

2. They can create a common ground of agreement which is so 
necessary when many individuals and groups are actually involved in 
preparing and achieving plans. 

3. They can prepare the way for achievement by warding off un- 
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warranted, johnny-come-la tely criticism when the time comes to put a 
plan into effect. 

4. Goals give direction to those responsible for planning public 
facilities, enabling them to prepare plans in closer accord with com¬ 
munity desires. 

The goals report stood as a landmark in the plan’s evolution 
because the planning staff did conscientiously try throughout the 
remainder of the planning process to evaluate all proposals in 
terms of it. The planning staff members had attempted very little 
consultation with businessmen prior to the publication of the 
plan, but they had invited Barton Associates, RERC, and Freder¬ 
ick Aschman to comment on their early versions of it. They had 
also expected that reactions to the published "‘discussion draft” 
would aid them to revise before they published a final version 
of Goals for Central Minneapolis. 

In the event, RERC had offered few comments. (It was subse¬ 
quently, however, to endorse the recommendations of Goals for 
Central Minneapolis in its published Central Area market analy¬ 
sis.) Aschman had sat in on one of the “bull sessions” at which 
staff ideas had been solicited, but he had not commented at any 
length on the written versions submitted to him. Only George 
Barton had submitted lengthy comments in writing, but these had 
not dealt directly with the points raised in Goals for Central 
Minneapolis; they had, rather, stated principles that Barton had 
thought worthy of consideration. The most important of these 
were the following: 

1. Parking facilities should be concentrated around the core area, 
lest the typical walk from parking facilities to downtown destinations 
be longer than necessary. 

2. Curb parking, when reserved for short errand stops, is a positive 
asset to downtown enterprise. Curb parking should therefore take pre¬ 
cedence over traffic movement as a use of street space except when 
most of the moving vehicles have downtown destinations. Congestion 
caused by through travelers should be relieved by diverting them 
around downtown rather than by eliminating curb parking within 
downtown. 

3. Buildings requiring frequent vehicle access should be on the 
peripheries of functional centers rather than within them. This is in 
accord with the principle that, insofar as possible, vehicles should be 
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kept outside of the functional centers. Many buildings that do not seem 
to require frequent vehicle access at first thought do in fact: for exam¬ 
ple, a medical arts building. This should be kept in mind. 

4* All transportation terminals, including those for autmobiles, 
should be on the perimeter rather than in the heart of functional 
centers. Government should regulate the location and design of parking 
facilities. 

5* All means except subsidization should be used to encourage 
travel by public transportation. 44 

Engelen felt disappointed that he had not had the benefit of 
expert criticism, but he was not particularly depressed. His 
primary fears were of political rather than “expert” criticisms, and 
he still expected to be able to consult with local civic leaders at 
length before making any detailed proposals public. 

The main contribution the goals report made to clarifying the 
issues was that it dealt with matters of priority. Certainly, the gen¬ 
eral problems of priority set forth had been perceived by other 
observers at other times, but the Minneapolis planners did try to 
make explicit the conflicts that were involved. This took consider¬ 
able imagination and entailed some risk; other members of their 
profession rarely made comparable efforts to render hard issues 
explicit. Engelen and Planning Director Irvin reasoned, however, 
that hard issues that had been glossed over in the early stages of 
planning would rise to haunt them later at the stage of imple¬ 
mentation. 

Engelen and Irvin recommended four areas of priority choices. 
The first choice was the following: 

Activities and functions which do not create a net addition to the 
efficiency and effectiveness of the Region and City by being in Central 
Minneapolis, and which do not need a central location for their own 
survival, should not be encouraged to locate there. Economic forces 
and existing governmental practices already serve to enforce this 
policy on a crude basis. Future government actions, including zoning, 
should also be developed so as to further enforce and uphold it. 

44 Barton had stated in the same document that no form of transportation 
should be artificially restrained or subsidized.- Since he had made clear on 
numerous occasions that he favored public construction of freeways, public 
garages, and other devices to facilitate auto transportation, the main burden 
of this recommendation appeared to be that public transportation should 
not be subsidized. 
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Eight categories o£ activity which the planners thought should be 
encouraged to locate in Central Minneapolis were listed: (1) 
“administrative and headquarters offices of organizations”; 
(2) “financial institutions”; (3) “services which are so special- 
ized or which require such expert knowledge that they can only be 
performed effectively at one or at most a few locations in the 
region”; (4) “cultural, recreational or educational activities” of 
the same type as (3); (5) “the display and marketing [although 
not necessarily storage] of merchandise for wholesale distribu- 
tion”; (6) “the display and retailing of lines of merchandise 
which are highly specialized or which will serve to provide maxi¬ 
mum opportunity for comparative shopping in all merchandise 
lines”; (7) routine services for those attracted to downtown by 
other activities; and (8) special events of city-wide or regional 
interest—political, cultural, athletic, religious, and others. 

Second, it was proposed that functional centers might be 
arranged in the following manner: 

( 1 ) Those activities which are benefited by being clustered together 
but which do not necessarily benefit themselves or the area by having 
direct, close contact with most other activities could be concentrated 
in centers somewhat apart from other activities in the area. Such 
activities might include: hospitals, housing, certain manufacturing, 
etc. 

( 2 ) Those activities of a type which need to be close to each other 
and to other activities as well could be concentrated in groups of like 
kind and these groups, in turn, concentrated together in one main 
center. Such groups might include: women’s speciality shops, theatres, 
professional offices, etc. 

(3) Those activities of a type which do not need to be close to each 
other, but do need close contact with other activities, could be dis¬ 
persed and closely intermingled with these other activities. Examples 
are: restaurants, personal services, drug and variety sales, etc. 

The specificity of this statement highlighted the point, albeit not 
in so many words, that the compatibility-compactness concept of 
downtown arrangement implied the generous exercise of public 
power. RERC president Nelson and others who had written on 
compatibility theory had generally taken the shopping center as 
their model and assumed that the builder of the center could con¬ 
trol all location decisions. However, no entire downtown was 
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owned by a single man or small group; the principle o£ centralized 
location control in this context was radical, and Engelen realized 
that he should not take its acceptance for granted. He hoped that 
If principles were clearly drawn and widely discussed, they would 
be Implemented as much through voluntary action as by controls. 

The planners listed their third choice as follows: 

The most important movement within Central Minneapolis is the 
movement of people . . . the most efficient and effective way to move 
large numbers of people short distances is on foot. Therefore, as a 
basic goal, special facilities and routes should be provided to make 
pedestrian movements as pleasant, convenient and rapid as possible . 
Wherever possible within centers of intense activity and heavy pedes¬ 
trian movement, pedestrian movements should be given preference over 
other means of transportation. 

The fourth choice in the listing of priorities was the following: 

In all matters of the design and location of physical features in or 
relating to Central Minneapolis, the effects of such features on the 
appearance of the area should be taken into account so as to create the 
most rewarding, stimulating and memorable environment possible. 
[Central Minneapolis] should be distinctive: those aspects which dis¬ 
tinguish Central Minneapolis from non-central areas and from other 
cities should be nurtured and developed. It should have variety: con¬ 
sistent with other stated objectives, the layout and details of Central 
Minneapolis should be such as to make it as interesting, surprising, 
alive and varied as possible. 

A number of specific illustrations of means by which each of these 
aesthetic goals might be approached were listed. The statement 
stressed, however, that appearance was not something to plan 
comprehensively in advance. 

Engelen admitted that the line between fostering a public 
awareness of aesthetics and setting up a form of aesthetic tyranny 
was blurred. All he urged specifically was that the city consider 
aesthetic factors in making decisions within its generally accepted 
spheres. In practice, the planners proved quite prudent: in the 
Plan, as it emerged eight months after Goals for Central Minne¬ 
apolis, they discussed all proposals from the standpoint of the 
economic contributions they might make to downtown. Still, the 
planners said that aesthetics had intrinsic value, and that there was 
cause to rejoice when proposals of economic merit had aesthetic 
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merit as well. They emphasized, too, that as necessity played an 
ever-smaller role in drawing people downtown, aesthetic 
considerations had a greater relative importance in motivating 
them to do so. In mentioning aesthetic values, they remained 
within the traditional boundary of planner concern, but they 
risked appearing impractical nevertheless. They were emboldened 
to do so, perhaps, by the current fashion of pedestrian malls in 
downtown areas. The economic argument for malls was that their 
aesthetic novelty and inherent appeal attracted shoppers down¬ 
town who would otherwise visit outlying shopping centers. In 
recent decades businessmen had come to recognize the value of 
aesthetics in advertising and product display; there seemed a fair 
chance that they would perceive its relevance to the economic 
problems of all downtown. 

The planning staff listed five questions in Goals for Central 
Minneapolis which it deferred for future analysis: 

(1) Who should be responsible for undertaking various parts of 
the plan? 

(2) What forms of public action or control should be employed to 
put the plan into effect? 

(fO How should the costs of improvements and programs be met? 

(4) What standards or levels of service should be sought after in the 
various facilities of the area? 

(5) I n what order should various improvement work be under¬ 
taken? 

Planning Director Irvin sent a covering letter along with the draft 
goals report to all those who received copies of it, expressing his 
hope that all individuals and groups interested in the future of 
downtown would express their reactions before detailed planning 
work began in earnest. He received only four letters in reply—all 
were from organizational representatives. Three of the letters 
indicated that committees had considered the report: the fourth 
represented the views of an individual. The organizations were the 
Minneapolis Association of Building Owners and Managers, the 
Minneapolis Board of Realtors, the Citizen’s League (a “good 
government” organization), and the Downtown Council. 

The committee of the Minneapolis Association of Building 
Owners and Managers was the only one to endorse specific goals in 
its letter. It approved the ideas that types of traffic should be sepa- 
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rated and that the downtown areas should be made more appeal¬ 
ing aesthetically. In addition, it urged several major tax incentives 
for downtown property owners who improved their property, and 
offered some strategic advice: proposals should be confined to 
those not requiring referenda. This, in effect, would restrict con¬ 
sultation to the elite. The public generally rejected new ideas, the 
committee's chairman explained, and the best way to get things 
done was through “a few informed, responsible and affected indi¬ 
viduals, acting within established procedures.” 

The executive vice-president of the Board of Realtors wrote 
that the goals seemed “consistent with sound planning principles” 
and likely to stimulate discussion. He cautioned that serious differ¬ 
ences of opinion were likely to arise over implementation. The 
Citizens' League committee approved the planning goals in gen¬ 
eral terms, but urged the planners to stress that “the primary 
method for achieving the stated goals is through private enterprise 
and the free play of individual competitive forces. This should be 
stated clearly so as to avoid any inference that development and 
change in the downtown area are to be controlled by a detailed 
master plan prepared and enforced by the city government.” The 
Downtown Council’s letter of endorsement was also in general 
terms. 

Irvin and Engelen judged that this response hardly justified any 
assumptions about actual community goals. 45 They perceived no 
alternative, however, but to turn to detailed planning. They de¬ 
cided to draw in a small number of men familiar with Minneapo¬ 
lis business and government as unpaid consultants on actual and 
potential community consensus. Neither Irvin nor Engelen knew 
exactly what to expect, but they hoped that this intensive consul- 
tation would permit them to plan with an informed awareness of 
the temper of some of the groups most likely to support or kill any 
planning proposal for downtown. Each of those whose aid the 
planners sought was affiliated with a major downtown enterprise; 
and each was assigned by that enterprise to spend a substantial 

45 reading this, one Downtown Council leader commented that Irvin 
and Engelen should also have judged that their method of communication was 
faulty. For an elaboration of this view, see n. 46. 

The final version of Goals for Central Minneapolis was published in May. 
It was identical to the "discussion draft,*' 
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portion of his time observing and participating in civic activities. 
These men were the following: 

(1) Dan Upham, former city editor of the Minneapolis Trib¬ 
une, who had withdrawn from his high-pressure job after a heart 
attack in 1957, and had been assigned to quiet coverage of civic 
activities. Practically every door in the city opened to him, but the 
background information he gathered seldom found its way into 
print. His job, apparently, was not to find immediately news¬ 
worthy stories, but to know what influential people around the 
city were thinking. Upham took a particular interest in public 
planning, however; the articles that did appear in the newspaper 
under his byline generally dealt with the activities of the state 
Highway and City Planning departments. 

(2) Robert Fischer, a vice-president of the First National Bank 
of Minneapolis, a prime mover in the Downtown Council, and 
chairman of the council’s Development Committee. The First Na¬ 
tional was one of the two major banks in Minneapolis. 

(3) Waite Durfee of Baker Properties, Inc., the largest owner- 
operator of downtown quality property. Leslie Park, the president 
of Baker Properties, was the only figure at the “presidential level” 
in a leading corporation—Baker Properties was not one of the 
city’s largest corporations, of course—to show close attention to the 
planning process as the Central Minneapolis plan developed. His 
company’s stake in downtown property values was greater than 
that of any other. Furthermore, unlike many realtors. Park had no 
compunctions about working with city planners. 

(4) Robert Boblett, a prominent realtor and member of the 
City Planning Commission. 

(5) Gerald Moore, executive director of the Downtown Coun¬ 
cil. Moore was too busy with other matters during this period, 
particularly with efforts to attract major league athletic teams to 
Minneapolis, to devote much time to planning, but he was 
considered a key man in any downtown civic venture. 

(6) George Dayton, executive vice-president of The Dayton 
Company, whose enterprises included the largest department store 
n Minneapolis, one of the largest in downtown St. Paul, and one 
>f the two in Southdale. George Dayton was a cousin in the Day- 
ion family, which included five brothers active in the business. 
Paul Albrecht, former secretary to a Republican governor of 



244 The cit y Pl annin S Process 

Minnesota, joined the Dayton staff during the consultation period 
and was taken into the consultant group. 

Engel era had reasons for inviting only businessmen (plus one 
newspaperman) to help him. The labor movement had no one 
specifically assigned to civic duties; no one could find out with 
whom planners might profitably consult. The Citizens’ League of 
Minneapolis and Hennepin County wished to avoid duplicating 
the efforts of the Downtown Council; it derived much of its finan¬ 
cial support from the same sources as the Council, and it was 
unlikely to oppose a plan that the business community favored. 
Moreover, the League worked through citizen committees, so 
there was no one with whom to consult on a regular basis. Actu¬ 
ally, the League’s point of view received some consideration bv 
virtue of the fact that Engelen himself was an active member. 
Neither Irvin nor Engelen knew of any other organizations that 
might take an active interest in their downtown efforts. They 
would have been happy to include virtually any organization’s 
representative who showed some interest. Engelen did intend to 
consult with public officials from other city departments, but this 
was simpler and far more routine than consultation with business 
and political leaders. This, at least, was what Engelen believed 
initially. 

Goals for Central Minneapolis was issued publicly in May 1959. 
Early in June, Engelen sent five mimeographed memoranda to his 
“discussants.” Each memorandum dealt with means of implement¬ 
ing the goals for Central Minneapolis and of presenting a finished 
plan to the public. Each was less than ten pages of single-spaced 
typing in length. Four of the discussants responded. Moore, execu¬ 
tive director of the Downtown Council, simply praised the ideas 
Engelen had expressed. Fischer, vice president of the First Na¬ 
tional Bank, was brief and noncommittal. Durfee, of Baker Prop¬ 
erties, offered some information about building plans in the 
downtown area, but made only one comment on Engelen’s 
proposals: he wasn’t yet convinced that the clustering of activities 
into “clean neat groupings” was desirable or obtainable. Upham, 
of the Minneapolis Tribune, wrote a long and detailed comment 
urging Engelen to consider the creation of a music center near the 
civic auditorium, and he offered detailed ideas about the ways this 
might be done. To win the interest of a great many people, he 
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contended, projects should be initiated at the earliest possible 
date. He also warned Engelen that his proposal to discourage 
through traffic from entering the downtown area would have to be 
handled delicately. Upham said that he had mentioned this pro¬ 
posal to some very “smart** executives and found that they thought 
it was madness. The men with whom Engelen was consulting, 
Upham concluded, were not typical in their easy acceptance of 
planning ideas. 

Within a few weeks, Engelen sent six more memoranda. Again 
the answers were brief. Durfee wrote only that he wondered 

whether it would be possible to interest people in a plan as com¬ 
plex as this one seemed likely to become. Fischer commented that 
he thought government expansion should be accommodated in 
privately owned buildings, so that cutbacks in the size of govern¬ 
ment would remain possible. For the rest, he promised vigorous 
Downtown Council support for the general objectives. Upham 
again responded with the longest reply. He corrected some factual 
errors that he had found, but commented on only one proposal. 
He warned Engelen that in his enthusiasm to exclude vehicles 
from downtown and to make walking more pleasant he must not 
expect people to walk too far. As the distances became greater, 
more and more people would avoid downtown, he believed. 

A short time later Engelen issued several more memoranda. 
This time only Upham bothered to reply at all, and only briefly. 
When he and the others saw Engelen personally, they commented 
that his efforts to consult took too much of their time. Upham told 
this writer that he had had more time than any of the others, as his 
job was simply to keep informed, but that even he had finally had 
to abandon his efforts to evaluate the proposals that came rapid- 
fire from Engelen’s mimeograph machine. Upham pointed out 
that these came on the heels of the RERC analyses, the traffic 
inventories of downtown, and the series of undigested data 
complications that the Planning Commission had published. To 
evaluate all this material independently had become a full-time 
task, and no one outside the planning staff could devote full time 
to it. 46 

4® On reading this, Robert Fischer commented that Engelen had been 
naive to believe that busy executives would comment in writing on long 
mimeographed memoranda. He thought that Engelen could have communi- 
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Albrecht, the new addition to the Dayton Company staff, said 
that he preferred not to comment on planning proposals while 
they were in incipient form: 

I don't want to discourage the planners from developing their ideas, 
but I have no right to speak encouraging words, either. The truth of 
the matter is that The Dayton Company's top policy makers will not 
worry about any planning proposal until it is available full flown, 
with cost estimates. And I cannot bother them with my thoughts unless 
I can present pros and cons in rather precise terms. Even now [shortly 
after publication of the complete draft Plan] I can’t begin to estimate 
how the downtown plan will affect Dayton’s interests. So I have 
ski mm ed each planning publication and memorandum to keep in¬ 
formed, but I have not tried to understand them in enough depth to 
make my comments predictive of any final Dayton positions. 

Meanwhile, Engeien had discovered that preparation of his 
various memoranda in sufficiently finished form for distribution to 
the discussants had consumed a great deal of his time. The task of 
editing these memoranda was further diverting him from the 
more important work of finishing the draft Plan. When Upham 
emeiged as the lone co mm entator on the third set of memoranda, 
Engeien decided to write no more of them. During the remainder 
of his work on the Plan, he tested his current ideas on the dis¬ 
cussants whenever he met them, but he made no systematic effort 
to consult. 


Drafting the Plan 

From mid-s umm er 1959 to the end of the year, Engeien devoted 
himself to the evaluation of specific action possibilities. Of course, 
he had not ignored the specifics up to this point. He had had to 
think of plausible applications of his goal statement to be sure that 
the goals themselves were technically and financially, even if not 
necessarily politically, feasible. The task of designing project pro¬ 
posals in detail, however, was far more time-consuming than the 


cated much more effectively by going out to talk to his discussants in their 
offices. Parenthetically, the author’s experience with the case studies in this 
volume tended to support Fischer’s view. Most of the subjects responded 
briefly or not at all to the drafts of the case studies mailed to them. All were 
wining to review them in detail, however, when an interviewer called on them. 
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The general methods of implementation had all been discussed 
at other times and places; the problem was to determine which of 
the many possibilities would prove best suited to conditions in 
Minneapolis. Engelen found it almost impossible, he later re¬ 
called, to obtain constructive criticism of his ideas. 47 The con¬ 
sultants to the Planning Commission were experts in research and 
in the articulation of general planning principles; they did not 
wish to assume any responsibility, even indirectly, for specific 
project proposals. This was especially so because the commission 
could not afford to pay them for detailed analyses of each possibil¬ 
ity. City officialdom provided still less help. The City Engineer's 
Department, comparable to the Public Works Department in 
other city governments, was the agency with which contact was 
most essential. Its responsibility included most road and utility 
construction in the city and all traffic control. It was likely that 
when it came to action on these subjects, the City Council would 
accept the city engineer's estimates of cost, feasibility, and desir¬ 
ability, rather than those of the planners. Even aside from the 
obvious fact of traditional jurisdiction, the city engineer enjoyed 
numerous advantages over the planners. He was one of the three 
highest paid city officials. Along with the other two, he had been 
a PP°i nte( l by the City Council and had risen through the Minne¬ 
apolis civil service system. Each had won promotion to his current 
post in large part by demonstrating an ability to get along with 
the City Council. The loyalty of all three to the Council was 
undoubted and exclusive; its loyalty to and confidence in them 
was hardly less impressive. The character of this alliance had 
persisted unchanged in its essentials for decades, despite frequent 
public attacks on it. Most prominent among the attackers were the 
local newspapers and good government groups. Their capacity to 
influence the electorate suffered from the united front that City 
Hall could always produce for public battles. As noted previously, 
these perennial adversaries engaged in frequent referenda cam¬ 
paigns on proposals to change the form of Minneapolis govern¬ 
ment itself from the “strong council" to the “strong mayor" type. 

47 On reading this, Robert Fischer emphasized again his opinion that 
Engelen had found it impossible to obtain constructive criticism, at least from 
the businessmen, only because of the method of communication that he was 

using. 
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During most of 1958 —the Planning Department’s first year of 
revival—cooperation with the City Engineer’s Office was good. 
Hugo Erickson* the city-engineer, assigned a staff person to work 
with the planning staff. In December, however, Erickson left the 
city government and was replaced by his assistant, Gordon Bodien. 
Shortly afterward, the liaison man withdrew from contact with 
the planners. The planners later recalled that this had seemed to be 
part of a general withdrawal from cooperation with them by the 
City Engineer’s office. The liaison man himself later recalled that 
he had withdrawn because of the pressure of time and because he 
and his superiors believed that the planners’ faulty handling of 
traffic issues would make their plan unworkable. 48 

Nonetheless, the Planning Commission supported Irvin in his 
view that land-use planning, particularly for downtown, could not 
be separated from at least general (as opposed to highly detailed) 
traffic planning. In its budget request for i960, presented during 
the summer of 1959, the Commission requested 148,700 for 
“major streets planning.” City Engineer Bodien publicly pro¬ 
tested the implication that Minneapolis had no street plan. At a 
hearing before the City Council Ways and Means Committee at 
the end of August, he presented a map showing the city’s arterial 
street system, which had evolved over the years. It consisted of 
streets officially designated as parts of the federal aid, county state 
aid, and city state aid street systems. He emphasized that additions 
to and subtractions from these aid systems were proposed peri¬ 
odically, as conditions changed, and that improvements of the 
streets in these systems were going on constantly. He stated that a 
radical reassessment of the major streets pattern was unnecessary, 
for the reason that “our street pattern is pretty well fixed by what’s 

48 On reading this. City Engineer Bodien commented that he did not think 
the change in city engineers had been relevant to the withdrawal of the 
liaison man, who in any event had withdrawn on his own initiative. Erickson 
recalled, on the other hand, that while he and Bodien agreed on nearly 
everything, he thought that he would have maintained liaison. He said that 
he would have felt confident of his capacity to veto any unacceptable planning 
proposal in the area of traffic, and that he would have considered It important 
to remain informed and to nudge the planners toward practicality in their 
thinking. Bodien, in his recollection, emphasized that the planners were 
completely ignoring the liaison man’s advice and that he felt the ‘liaison” 
had become waste of valuable staff time. 
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already here, by the shape of the land and by the state highway 
laws. Decisions about street improvements and traffic belong to the 
traffic engineers/" He went on to say that while he considered the 
planning function a useful one, the particular planners who had 
made the proposal under discussion were new to the city and in¬ 
clined to put forward unrealistic ideas. They had learned a variety 
of principles in school, he said, and they were anxious to apply 
them though they did not yet really understand local circum¬ 
stances. When Irvin quoted the commissioner of the state Highway 
Department to the effect that the department did not know what 
Minneapolis wanted, Bodien vigorously denied it. Frank Moulton, 
considered by many observers to be the most influential member 
of the City Council, came to the city engineer’s defense. He claimed 
that the Highway Department found it politically advantageous 
to build the rural portions of its various aid systems before the 
urban portions, 49 but that when pressed by urban officials and resi¬ 
dents about the delays in constructing urban portions. Highway 
Department officials tended to cast the blame on local officials. 
Irvin, who should not have been in contact with the Highway De¬ 
partment in any event, 50 Moulton said, was simply passing on the 
department’s propaganda. He went on to note that he was skeptical 
of long-range plans. To explain why, he cited a 1912 planning study 
published in 1917 which had predicted that Minneapolis would 

49 The causes of this phenomenon, according to Moulton, were the following. 
First, the Highway Department was under constant pressure from contractors 
and labor unions to build the rural portions first. The proportion of each 
highway dollar that went into construction as opposed to land acquisition 
was much higher in rural than in urban areas. Second, the engineers and many 
of their critics tended to measure accomplishment in terms of mileage 
completed. Many more miles could be completed for a given number of 
dollars in rural than in urban areas. Third, the engineers tended to prefer 
to let time cool political disputes, and controversies over highway location 
and design tended to be much hotter in urban than in rural areas. 

50 A 1953 City Council resolution had "exclusively empowered" the city 
engineer to negotiate for the city with the Highway Department. Irvin 
recalled, however, that a 1957 City Council resolution had instructed the newly 
enlarged city planning staff to "integrate freeway plans with the general city 
plan.” He had not been negotiating with the Highway Department, he said, 
but he had continuously maintained liaison with it from the start of his tenure. 
He did not remember anyone having suggested previously that this violated 
City Council policy. 
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have a population of one million and a transportation network 
based on street cars in 1946. 01 Concluding, he said that the 
burden of proof should be on the planners. The City Council's 
primary financial adviser, Research Engineer Nathan Harris, 
stated that the planners' requests for more money seemed endless. 
Their bid for influence over major streets planning, he thought, 
indicated “time and thought by the planning staff in areas which 
may not be in accord with the policy, thinking, and programs of 
other agencies.” He called for “an understanding, at the policy 
level, on the scope of the activities of the planning commission.” 
In the end, the planners received one-third of what they had re¬ 
quested for major streets planning. They felt that they had failed 
doubly, in that they had failed to win their point and yet by trying 
they had intensified the antagonism of several leading city officials 
toward them. 52 Planning Director Irvin still thought that he had 
been right to run the risk of battle, however. The alternative, he 
said, had appeared to be the eventual exclusion of all traffic prob¬ 
lems from his staff's recognized jurisdiction. He saw no way to plan 
comprehensively, especially for downtown, without considering 
traffic. 53 

51 The study referred to was the famous 1917 Plan of Minneapolis, prepared 
by architect Edward H. Bennett. Bennett had previously served as Daniel 
Burnham's chief assistant in the preparation of the 1908 Plan of Chicago . 
The Plan of Minneapolis forecast a 1946 population of 1.5 million for the 
city and its suburbs, which it expected to be incorporated within the city as 
expansion took place. The 1950 population of Hennepin and Anoka counties, 
which included Minneapolis and nearly all the suburbs normally attributed 
to it (as opposed to St. Paul), was 712,000. 

52 On reading this. City Engineer Bodien commented that he for one had 
not been antagonized. He had disagreed with the planners and had made his 
views known, he said, but he had continued to work amiably with the planners 
in areas where they did have a genuine contribution to make: e.g., In the 
location of various public facilities. 

63 On reading this, Alderman Moulton agreed that half of Irvin's job was 
fighting for jurisdictional authority. He felt, however, that in this case Irvin 
had given insufficient weight to the Council's view of the planning role. The 
Council, he said, considered the planning function purely advisory and relied 
primarily on the city engineer for advice with regard to the workability of 
traffic proposals. Irvin had given the impression, Moulton thought, of wishing 
to relegate the city engineer to a ministerial role while the planners made all 
the policy decisions. The only realistic option for the planners in this case, he 
concluded, was to have worked closely with the city engineer and tried to 
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The planners still hoped that the city engineer might he in¬ 
duced to approve, or at least not to oppose, the Central Minneapo¬ 
lis Plan. Engelen, therefore, did not write a comprehensive street 
plan for downtown. He developed his conceptions of what the 
downtown street system should look like, and used them to evalu¬ 
ate his ideas for overall downtown design. No major project could 
be effectuated downtown, after all, that would not have important 
effects on traffic. The question that would be asked most fre¬ 
quently, with regard to traffic, was whether the downtown street 
system could handle the altered patterns of traffic that the Plan 9 s 
projects would cause to develop. Engelen had to be able to answer 
“yes.” If the project proposals were adopted, the city engineer 
would have to adapt the street system to the new patterns. The 
danger was that he might argue against the entire plan on the 
grounds that the street system could not handle such patterns in 
the absence of prohibitively expensive improvements. 

The first (and, in the event, only) complete version of the Cen¬ 
tral Minneapolis Plan was released as a working document for 
limited circulation in February i960. Stamped across its cover in 
large letters were the words “Draft, for discussion only” The Plan 
was mimeographed, not printed. Planning Director Irvin wrote in 
his introduction: 

This is a true rough draft; not only should conclusions and recommen¬ 
dations be considered tentative and subject to comment and revision, 
but the text, tables, etc. must be viewed in the light of the fact that 
they were (mostly) typed directly from freehand manuscript copy with 
little or no chance for significant editing or correcting. 

Irvin did not ask the Planning Commission to approve the Plan 
draft but only to approve its circulation. He and Engelen empha¬ 
sized that they still did not want people to begin taking sides. 
They hoped that some of the discussion they had so far been 
unable to spur would develop now that the whole rationale was set 
forth. 

On the other hand, they told the Planning Commission that 

persuade him that they were right. The planners, of course, thought that they 
had striven manfully to work with the city engineer. City Engineer Bodien 
recalled that they had incurred his displeasure by pressing constantly for 
commitments on ideas that he had considered unworkable. 
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they intended to consider their central recommendations final un¬ 
less important new arguments were brought to light. They did not 
expect this to happen. During the Plan's preparation, the planners 
had frequently briefed the commissioners and supplied them with 

presentations of material. On numerous occasions they had 
brought key commissioners in on discussions of issues. The com¬ 
mission now accepted Irvin's assessment of the Plan's probable 
finality without protest. 

Aside from introductions, tables of contents, maps, and illustra¬ 
tive sketches, the Plan consisted of 180 pages of single-spaced, 
typed text. The first 80 pages summarized the findings and recom¬ 
mendations of the consultant-directed research program. The next 
3° pages dealt with goals, central concepts, and rationale. The 
final 70 pages discussed means by which the concepts in the Plan 
might be translated into reality, and tentatively proposed a few 
specific projects. 

The planners' reasoning was clear, but the tone of the Plan was 
rambling. The facts and figures packed into the research summary 
were so voluminous, and the number of trends listed so great, as to 
overwhelm most readers. The pages in which possible means of 
effectuating the Plan's major concepts were discussed were so full 
of alternatives and balanced presentations of pros and cons as to 
confuse hopelessly those who had not been overwhelmed before. 
Only the short chapter entitled “Proposed Concepts/' which con¬ 
tained the Plan's core, was presented as a closely reasoned and 
unequivocal case. Unfortunately, this chapter lay buried in the 
middle of the document, and few of the officials and civic leaders 
later interviewed had read it. In fact, few seemed to have read be¬ 
yond the seven-page summary statement of the Plan . 

The fact that the Plan was not widely read, however, did not 
mean that it was entirely ignored. Before discussing the attention 
that was paid to it, let us summarize its contents. Engelen deliber¬ 
ately emphasized concepts more than specific projects in the Plan. 
He hoped that whether or not his project recommendations won 
acceptance, a climate of opinion might be created in which the 
Plan's concepts would eventually be implemented. He wrote the 
following: 

Probably the most important parts of any plan are the overall or 
major concepts which underlie it. There are a wide variety of ways in 
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which the details of any plan can be carried out but it is the overall 
concept which ties the details together, which provides a sense and a 
framework of order and which can, if it is sound, provide a continuity 
through time and change. Some examples of major concepts which 
have been successfully used in constructing features of Minneapolis are 
the “Grand Rounds” parkway system, the “Mall” at the University 
of Minnesota, and “belt-line” highways. . . . Some well known con¬ 
cepts which have been successfully applied in other cities are the 
Chicago lake-front improvement, the Cleveland Mall and Civic Center, 
New York's Rockefeller Center and the Cook County (Chicago) 
Forest Preserve System. ... A concept can be conceived and then 
stamped into street and land use patterns over a period of many years 
and by many people who know nothing of its origins or reasons for 
being. 54 

The central concepts of the Plan were five: (1) bypass, ring 
route; (2) super grid, superblock; (3) freeway terminals; 
(4) pedestrian routes, specialized street use; and (5) center- 
subcenter clustering of activities. It may be noted that the first, 
second, and fourth concepts were all aspects of specialized street 
use, and that all five concepts had a great deal to do with the prob¬ 
lems of access to and circulation within the central commercial 
district. 

(z) Bypass, ring route. The ring or belt-line route was by this 
time an orthodox traffic engineering concept. The design for the 
freeway included almost a complete ring around the Minneapolis 
central area, but for reasons discussed previously (pages 203- 
204) this ring was many blocks from the core area. After the free¬ 
way was built, many drivers on short trips would still find their 
most direct route through the downtown area. The city engineer 
and the planning staff agreed that this through traffic should be 
deterred from using streets in the core of the central commercial 
district. By making a few relatively small improvements, it was 
possible to create an inner ring route composed of a pair of one¬ 
way city streets. Engelen hoped that the attractiveness of this route 
would reduce traffic volume in the core substantially. 

54 Central Minneapolis Plan, Chap. 5, p. 1. Engelen admitted, however, 
that “often, as in the case of gridiron streets, persons will blindly follow a 
concept even though it causes undue hardship and expense and destroys 
important values in the process." The people who do this are generally those 
“who know nothing of the concept's origins or reasons for being.” 
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(2) Super grid , superblock. The Plan urged that in certain sec¬ 
tions of the central district every second street should be with¬ 
drawn from its current role as a major traffic circulator. Each unit 
of land bounded by an arterial street would have sides twice as 
long as those of an existing city block, and therefore an area four 
times as great. Streets within each superblock would be developed 
for pedestrian use, for transit use, or to provide access to parking 
facilities. 

The superblock scheme, Engelen wrote, would cut the number 
of intersections by more than half. With so many fewer intersec¬ 
tions, turning movements would be reduced, far more effective 
timing of traffic signals would be possible, and the construction of 
special facilities on which pedestrians could cross without inter- 
rupting traffic would be much more feasible. To the extent that 
the superblocks incorporated existing functional centers, the 
greatest pedestrian volumes would move within them, out of con¬ 
flict with traffic, rather than between them. As the centers devel¬ 
oped their functional homogeneity in future years, this tendency 
would be accentuated. Engelen claimed that the streets remaining 
in general traffic use would be able to move as much traffic as the 
entire street system did currently. Upon being challenged, he 
noted that George Barton endorsed his estimate. The main bene¬ 
fits of the superblock were that it would permit investors to 
assemble large tracts of land for ambitious ventures, and would 
facilitate the development of plazas and other focal points in Cen¬ 
tral Minneapolis. Ideally, parking facilities, service-vehicle access 
points, and related features would face the arterial streets border¬ 
ing each superblock, while store fronts, displays, and other attrac- 
tive features would face the internal streets. 

(3) Freeway terminals. This concept sprang from an argument 
that had become orthodox among traffic planners in recent years, 
namely, that the usefulness of highways depended as much on 
eir relation to parking space as that of railroad tracks depended 
on their relation to stations. Barton, for example, had accepted the 
idea in his 1957 report. The Freeways in Minneapolis. In short, 
ev,ays could not by themselves make the typical trip downtown 
quick and pleasant; it was just as important that drivers should be 
able to park near within two or three short blocks of—their de- 
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sired destinations, and not have to fight congestion on their way 
from the freeway to their parking space. The demand for parking 
space in Central Minneapolis was expected to increase by 65 to 
100 per cent between i960 and 1980. 

This prediction had been made by Barton in mid-1959. There 
was some reason to believe that his estimate was too low. Barton 
had assumed that all through trips of five miles or more whose 
straight-line routes passed through the central area would be di¬ 
verted from central area streets by the attractiveness of the free¬ 
way. He had also assumed that public transit patronage would re¬ 
main constant. Barton had accepted Highway Department 
predictions of trip volume—overall and between given points—as 
the basis for his work. Pessimists noted that the Department had 
never been known to err on the high side in its forecasts. Even 
with these assumptions. Barton had found that traffic volume on 
central area streets would increase slightly over the two decades. 
The expected decrease in through traffic would be more than off¬ 
set by the expected increase in traffic bound for downtown desti¬ 
nations. Therefore, the same volume of traffic would require up to 
twice as much parking space as it did currently. 

Engelen wrote that unless parking terminals were built to inter¬ 
cept vehicles between the freeway exits and the core area, vehicles 
circulating on downtown streets would create serious traffic con¬ 
gestion problems long before 1980. If certain trends—the rise of 
downtown employment, the decline of public transportation, the 
sprawl of residential areas—proceeded more rapidly than the De¬ 
partment had conservatively assumed they would, the dimensions 
of the traffic problem would grow that much faster. 

One solution might have been to discourage automobile use in 
the central area. Efforts might have been made to increase the cost 
of downtown parking, to reduce transit fares, to improve transit 
service, to provide parking lots near outlying bus terminals, etc. 
But those with whom Engelen spoke believed that Americans had 
become too attached to automobile travel to respond in large 
numbers to these inducements. The planners tended to agree. The 
freeway had been designed and sold on the theory that it would 
accommodate the trend toward increased automobile use; its cost 
could hardly be justified as a subsidy of fast bus transportation. 
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Moreover, to the extent that any proposal made central area driv¬ 
ing less attractive, it would be likely to induce many people simply 
to shun downtown, thereby contributing to its decline. 

As a first step toward a complete system of peripheral ramp ga¬ 
rages around the core, the Plan proposed construction of a large 
facility on the southwest edge of the core, at a point roughly equi¬ 
distant from the two interchanges expected, on completion of the 
freeway, to unload two-thirds of Central Minneapolis’ rush-hour 
traffic each morning. Unfortunately, the few feasible sites—those 
not presently covered by high-quality, high-density structures, yet 
within several blocks of the core’s center—faced the only streets 
suitable for the near-in ring system. These streets were already 
being used virtually to capacity; within ten years they might prove 
inadequate for their ring-route function alone. Surely their useful¬ 
ness as traffic carriers would be virtually destroyed if at peak hours 
thousands of vehicles had to enter them from, or leave them to, 
ramp garages. 

The Plan, therefore, went on to propose construction of an un¬ 
derground expressway from the two freeway interchanges to the 
proposed parking facility. Engelen claimed that the expressway 
could be designed to absorb the great rush hour volumes so long as 
it had no other function. Barton had agreed with this view. In his 
1957 report he had written that ideally traffic should never enter 
the surface street system in its movement from freeway to parking 
terminal. Construction of the peripheral terminals, he wrote, 
should be accompanied by destruction of the parking facilities 
currently interspersed throughout the downtown area. 

Engelen had more modest hopes. He believed that the rate 
structures at facilities within the core might be modified to ensure 
their use almost exclusively by motorists having short errands. 
The difficulty was that such a rate structure would reduce the re¬ 
turn from these facilities to their owners. Consequently, the exist¬ 
ing rate structure favored long-term parkers. It was possible, how¬ 
ever, that m the future, as more self-service ramps came into 
operation, this might change. 

Engelen believed that unless the parking terminal concept, to¬ 
gether with its corollary of connecting garages to the freeway by 
expressway, were implemented, the rest of the Plan could contrib¬ 
ute little to downtown economic strength. No matter what else 
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was done, downtown growth would be severely stunted for lack of 
street capacity to handle the traffic that, if the concept were imple¬ 
mented, would never enter the surface street system in the first 
place. 

(4) Pedestrian routes . “Shopping is a recreation/' Engelen 
wrote, and the ability of downtown to attract shoppers from outly¬ 
ing centers would depend in large part on downtown's unique fea¬ 
tures. “Facilities/* he added, “and the activities which will attract 
an interest able to make a substantial difference in the drawing 
power of Downtown cannot be provided with improvements in¬ 
volving only minimum or modest change/’ Elsewhere, he con¬ 
tended that programs of aesthetic improvement in the downtown 
area should give first priority to projects which by themselves were 
sufficiently “dramatic” to draw substantial numbers of people 
downtown. The Plan urged creation of a ten-block-long pedestrian 
mall on Nicollet Avenue, Central Minneapolis’ major shopping 
street. It also recommended that pedestrians be given first priority 
on several streets providing direct routes from other functional 
centers and from peripheral parking facilities to Nicollet Avenue. 
On these, sidewalks would be widened, weather protection might 
be provided, and other amenities could follow in time. The Plan 
also included general discussions of other ways in which downtown 
might be made more attractive to pedestrians, from improving 
street signs to creating second-level walks. 

Irvin and Engelen conceived the mall to be the project, of all 
those in the Plan, most likely to come to fruition. The expense of 
doing a good job was substantial, but certainly not prohibitive. Its 
glamour and its renown as the latest fashion might appeal to down¬ 
town “boosters.” Of course, some critics might charge the planners 
with being “faddists,” 55 but Engelen felt confident that the mall 

55 See Victor Gruen, “Save Urbia for the New Urbanites,” Journal of the 
American Institute of Architects (February i960), pp. 35-38. Gruen, a con¬ 
sultant, was himself generally considered the American who had done the 
most to popularize the mall idea. He wrote frankly that every one of his firm’s 
central area plans had included three concepts: (1) the mall, and (2) the ring 
road, with (3) directly adjoining terminal facilities. Nevertheless, he wrote: 
“Frankly, we are concerned about [the malls]. We believe that not only will 
they be ineffective after the first excitement over the unusual sight of grass 
and bushes on a downtown street has died down, but they may prove downright 
dangerous to long-range overall planning efforts.” The reason, he added, was 
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would continue to benefit downtown even after its novelty effect 
wore off. The mall idea fitted few cities so well as Minneapolis, he 
said, because go per cent of the central commercial district's pri¬ 
mary shoppers* goods stores fronted on Nicollet Avenue, including 
every department store. (RERC, in its Economic Development 
Study, had introduced the term “primary shoppers* goods store** 
and defined it to include all retail stores except eating and drink¬ 
ing establishments, drug stores, barber and beauty shops, tailors, 
and similar establishments.) The city’s largest office buildings 
were all within a block or two of it. The central area’s six blocks 
with heaviest pedestrian volumes vrere a four-block span on Nicol¬ 
let Avenue and the two blocks perpendicular to this span on 
either side at its midpoint. “A block” was here used to mean the 
sidewalks on both sides of a street for the length of one side of a 
four-sided city block. Twelve-hour pedestrian volumes on these six 
blocks averaged over thirty thousand. No other block in the city 
had a volume as high as twenty-three thousand. 56 

(5) Center-subcenter. The principle that economically com¬ 
patible activities should cluster together was one of the guiding 
principles of the Plan, as previously discussed in this narrative. 
Engelen proposed that this principle provide “the basis for organ¬ 
izing and locating land uses and parking, routing traffic, and 
laying out pedestrian route.” A twenty-two-block area containing 
the highest central commercial district employment densities, 
officially designated the core, together with those parts of the lower 
loop redevelopment area intended for office use, would be the main 
coiter. The functional dusters within it would be the subcenters. 
Engelen wrote that their boundaries should coincide with super- 
bloek boundaries, so as to keep the greatest pedestrian volumes 
within the superblocks. Whereas RERC had mentioned only the 
economic values of compatibility clustering, Engelen spoke of less 
tangible values as well. The articulation of centers would, he 
hoped. 


that those malls that come Into being invariably “are spatially limited, poorly 
executed, promotional measures based on a complete misunderstanding of the 
whole problem. They are the direct outcome of the desire which most down¬ 
town interests share to do quickly and cheaply something spectacular and to 
rely on patent medicines rather than a thorough treatment.” 

M The data were from Pedestrian Count: 1958, 
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provide a basis for creating special designs . . . which would add to 
the distinctiveness of Central Minneapolis and tailor each area more 
closely to its particular use. This organization would help people find 
their way about [the whole area] and would provide a sense of order 
in an environment which is complex and often confusing. 

Most downtown businessmen of any stature understood the 
clustering concept, and agreed that certain types of activity should 
be excluded from downtown. The question at issue was how far to 
go in forcing compatible enterprises to concentrate. During this 
period George Kranenberg, a consultant, prepared a provisional 
outline of a new zoning ordinance for the city. He proposed the 
creation of three zones within the central commercial district: re¬ 
tail, service, and commercial; and said that the planning staff 
should decide which parcels of land should fall within each cate¬ 
gory. Planning Director Irvin, noting that the City Council had 
rejected proposed zoning ordinances in 1948 and 1956 because of 
neighborhood protests, decided to draw maps for each neighbor¬ 
hood at meetings with its own residents and businessmen. The 
planning staff would, of course, come to each meeting prepared 
with recommendations and reasons. After hearing these, the citi¬ 
zens who came to each meeting would direct-the drawing of the 
map to suit themselves. No one quite knew how the planners 
would resolve conflicts among those who attended any meeting, 
but Irvin’s strategy left the way open for central area business in¬ 
terests to draw the map for downtown. 

Aside from drawing the maps, the most delicate part of central 
area zoning was the setting of floor-area ratios. The floor-area ratio 
was the relationship between the amount of floor space inside a 
building and the size of the lot upon which it was situated. In the 
early years of zoning, ordinances had merely stated maximum 
building heights. Experience had soon demonstrated that height 
regulations induced speculative builders—those to whom a build¬ 
ing was purely a profit-making venture—to build on every square 
foot of their lots. The result was crowded, undistinguished, 
uniform architecture. In time, the floor-area ratio had been intro¬ 
duced to give architects greater freedom and to encourage them to 
provide more open space. If the permitted floor-area ratio on a lot 
were three, a builder might construct a three-story building on the 
whole lot, a six-story building on half the lot, a twelve-story 
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building on one-quarter of the lot, etc. The planners hoped that 
floor-area ratio regulation could be used to maintain the central 
commercial district's compactness, and therefore proposed a basic 
floor-area ratio of twelve—ramp parking being permitted in addi¬ 
tion. This ratio, the planners noted, was slightly higher than that 
of Rockefeller Center in New York City. Using it, all of the city's 
projected increase in office space needs to 1980 would fit on two 
city blocks. The projected rate itself—RERC's prediction—was 
rather optimistic, being three times the 1947-1958 rate. The 
1947-1958 rate, as noted previously, had been 38,000 square feet 
annually. The projected 1960-1980 rate was 117,500 square feet 
annually. 

Beyond the basic floor-area ratio, the planners proposed an 
elaborate array of “bonus" inducements. Simple floor-area regula¬ 
tion had elsewhere proved unable to cure the problem of monot¬ 
ony. If the permitted floor-area ratio were three, and it cost less 
(per square foot of eventual floor space) to build a three-story 
structure than anything higher, most speculative builders would 
build three-story buildings covering their entire lots. The “bonus" 
technique increased the permissible floor area ratio for builders 
who took steps considered desirable. Therefore, the floor-area ratio 
could be increased by a given amount when the builder set 
back his building, created an open plaza, or provided a covered 
walkway for pedestrians. Then he could offset his increased costs 
by concentrating more rentable floor space on his parcel of land. 
The problem was to gear the bonuses to the economics of con¬ 
struction. A bonus offered little incentive unless builders thought; 
they could reap profits from taking it. If the basic permitted ratio, 
without bonuses, was high enough to satisfy a builder, he did not 
have much reason to take bonuses. Similarly, if a specific bonus 
was too high, no builder would take any other. Since the primary 
purpose of providing bonuses was to encourage architectural vari- 
ety, planners hoped that each bonus would prove attractive to 
some builders, and that many builders would take advantage of 
several bonus offers. 

The builder in Minneapolis who took advantage of all of the 
bonuses would be able to fill the central area's projected space 
need to 1980 on one city block, with a floor-area ratio higher than 
that of the Empire State Building. Engelen himself feared that a 
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basic floor-area ratio of twelve might prove too high to encourage 
the taking of bonuses. If so, variety might depend as it had in the 
past on the desire of “name" corporate builders for prestige 

construction. 

Shortly after the draft of the Central Minneapolis Plan was 

issued, the planning staff published its plan for the Loring Park 
neighborhood. 67 This was certainly a part of the overall down¬ 
town plan. RERC’s Housing Market Analysis, it will be remem¬ 
bered, had stressed the importance of middle- and upper-income 
Central Area residents to the downtown economy. The Loring 
Park Plan proposed that vigorous code enforcement and. If possi¬ 
ble, urban renewal be used to weed out the neighborhood's most 
run-down structures, and to force the owners of other structures to 
improve them. It also proposed elimination of several streets, de¬ 
velopment of “pedestrian parkways" and a neighborhood shop¬ 
ping center, and construction of a low-rent housing project for the 
aged. The pedestrian parkway was to be “a landscaped walkway 
given special design considerations to stand out as a major 
pedestrian facility to provide movement within the neighbor¬ 
hood. This would be a positive way to tie the various ‘pockets’ of 
the neighborhood together by providing an opportunity for 
pleasant and safe pedestrian movement between them." The term 
“pockets" referred to the fact that the neighborhood was already 
divided by two arterial streets in a north-south direction, and 
would be divided by the freeway in an east-west direction. The 
Plan added: “In concept the parkway is envisaged as at times 
passing through the interior of blocks, at times being no more 
than a specially emphasized sidewalk." 

The planning staff proposed to make the best of a bad situation 
by encouraging apartment house construction along the proposed 
freeway route through the neighborhood. According to the Plan, 
“use could be made of the openness provided by the Freeway to 
create a landscaped vista." The Plan also urged new housing con¬ 
struction near the thirty-six-acre park from which the neighbor¬ 
hood took its name. The new housing In the area was all to be 

57 Comprehensive Planning for the Loring Park Neighborhood (City of 
Minneapolis Planning Commission: Neighborhood Series Number Six, De¬ 
cember 1959). Despite its official date, it did not become available until 
February i960. 
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their arrival, they noted, to adjust Central Minneapolis to the 

automobile age. On the whole they approved of this decision. 
Given the nature of American social and economic life in the 
current era, they believed, adjustment to the automobile was 
essential to the economic strength of downtown, and a strong 
downtown was essential to the vitality of Minneapolis. Nowhere 
in the Plan, however, did the planners explore matters of degree. 
That is, they did not explore the problems raised by the fact that 
this adjustment might commit the city to expend enormous sums 
of public money, which might alternatively help to support other 
public services. The planners knew that the adjustments could not 
consist simply of the freeway plus one enormous distributor garage, 
one underground expressway, and one inner-ring route. They 
estimated that within a few years the city would have to build 
several additional freeway radii, whether or not the federal govern¬ 
ment offered to finance them. The interstate freeway, moreover, 
was scheduled to lie on only three sides of the central area; the city 
would surely have to build a connecting link to complete the circle 
before long. 59 The Plan recommendation of a distributor garage 
south of the core would have to be supplemented, in the planners’ 
view, by others to the north, east, and west. Unless expressways con¬ 
nected them to the freeway, the whole effort might prove in vain. 

The planners believed that the city should undertake these ex¬ 
penditures as investments, which would more than pay for them¬ 
selves by Increasing local tax revenues. They did not argue that 
Central Minneapolis would decline absolutely without a plan. At 
the time the Central Minneapolis Plan came out, the freeways had 
not been built and no other major projects in the automobile 
adjustment process had even been widely discussed. Yet the plan¬ 
ners and their consultants had found Central Minneapolis in 
remarkably good health. Except within the core itself, traffic 
moved smoothly almost all the time. During a bus drivers’ strike 
in December 1959, traffic had continued to move well despite a 50 
per cent increase in traffic volume. The relatively inexpensive se¬ 
cret of success during the strike period, according to the city engi¬ 
neer, had been assignment of additional patrolmen to traffic detail. 

59 By 1962 the Minnesota Highway Department had released traffic projec¬ 
tions resulting from the 1958 Twin Cities Origin-Destination Survey (see 
above. Chap. I) which indicated that by 1980 seven new freeways would be 
required in Minneapolis. 
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The planners’ central argument was that private investment was 
being severely retarded by doubt about the future of downtown, 
and particularly of downtown parking. A large portion of the 
downtown parking spaces currently available were “temporary.” 
They lay on block after block of vacant lots waiting for more 
profitable investment opportunities. The planners believed that 
potential investors were deterred by the possibility of severe park¬ 
ing (and related congestion) problems in the future, and that 
this would cost the city dearly unless firm policies were developed 
to encourage the development of “permanent” parking facilities. 
There was no way of telling whether the planners were correct. 
Most of the nonplanners interviewed for this study were to find 
their reasoning plausible, but to contend that only small amounts 
of investment were at stake. They were to note that large inves¬ 
tors could assure their own parking supply, and that the city 
government had neither sufficient financial power nor legal 
power to have a major impact on economic trends. It had to 
compete with other cities and with suburbs in the matters of tax 
rates and services offered—to all citizens, not only those particu¬ 
larly interested in downtown. Their inclination was to be to wait 
for detailed cost-benefit studies before committing themselves to 
anything. In the event, the planners’ immediate problem was to 
be to spur sufficient interest so that the detailed studies would be 
financed. 

By way of concluding this section, a word may be said about the 
popularity of central area planning throughout the nation in the 
late 1950’s and early 1960’s. 60 Central area planning commended 
itself strongly to planners, politicians, and civic leaders for a vari- 

60 Clyde Browning has written: "A decade ago relatively little mention was 
made to central business districts in the popular, planning, or scholarly litera¬ 
ture. The rush to the suburbs and the rise of the planned shopping centers 
prompted popular, professional, and public concern. Today the emphasis has 
undergone a radical transformation. One of the hottest topics in urban 
research revolves around the problems and prospects of central business 
districts. Indeed, the topic has become a virtual fad. Planning agencies have 
rushed to study their CBD’s and businessmen's downtown organizations have 
been formed all over the country. From New York City to Podunk, central 
business districts and their problems are receiving top priority" ("Recent 
Studies of Central Business Districts," American Institute of Planners Journal, 
XXVII, No. 1 [February 1961], 82). The same article singles out Goals for 
Central Minneapolis as "an extremely thoughtful presentation of a subject 
often quickly glossed over" (p. 86). 
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ety of reasons. It attracted the support of highly articulate seg¬ 
ments of the community, especially businessmen stirred to action 
by the economic impact of urban sprawl. It stirred little opposi¬ 
tion, probably because it did not involve much tampering with 
relations among social groups; that is, central area planners did 
not have to determine who should live near whom, who should go 
to school with whom, and similar relationships. But when central 
area planners recommended enormously expensive projects, 
which, if implemented, promised to tie up the capital improve¬ 
ment energies of their cities for many years, there was reason to ask 
whether central area planning really had a positive impact on the 
quality of urban living commensurate with its cost. Planners may 
have had reason to answer that their cities were going to spend 
comparable sums on adjustment of their downtowns to the auto¬ 
mobile age regardless of whether they planned, but this did not 
have to deter outsiders from questioning the value of the whole 
expensive adjustment process. 

There seemed little reason to believe, for instance, that the 
important cultural benefits of urban living depended on the con¬ 
tinuing preeminence of downtown, at least in a city like Minne¬ 
apolis. The Central Minneapolis Plan itself contained the state¬ 
ment that 

cultural activities (including religion) do not occupy a large amount of 
land in Central Minneapolis nor are they concentrated in the area as 
they are in the central areas of some cities. For example, the Minne¬ 
apolis Art Institute and the Hennepin County Historical Society are 
located almost two miles away from the Core. The University [of 
Minnesota] houses virtually all of the musical and many of the dra¬ 
matic and cultural events which, in many cities, occur immediately 
within the central area. Practically no outdoor events, such as summer 
concerts or athletic competitions, are held in the area. And museums, 
markets, or other features which would recall the cultural heritage of 
the region are virtually non-existent. 

The central area did contain the public library main branch, a 
number of specialized private schools—music, art, bible, and 
business—and some fine eating establishments. But the University 
library, the city's distinguished educational institutions and mu¬ 
seums, and many of its best eating places lay outside the area. The 
symphony orchestra played at the University, not downtown. 
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Foreign-language films played regularly at several outlying cine- 
mas, but at none downtown. Beginning in 1962 the city was to 
have a nationally famous repertory theater company; it too would 
be based outside of downtown. Central Minneapolis certainly did 
provide excitement in its variety to the people who assembled 
there each day, but they paid the prices of commuting and conges- 
tion. If, as the planners maintained, few of them enjoyed the cen¬ 
tral area’s glamour enough to use public transportation to reach it, 
perhaps they were also lukewarm about using tax dollars to 
strengthen it. It was impossible to know how much the strengthen- 
ing of downtown meant to them, or to other taxpayers who rarely 
went downtown. The issue had to be for the political process to 
decide, regardless of how strongly planners themselves might feel. 

The City Receives the Plan 

Early in March i960 the planners sent copies of the Central 
Minneapolis Plan to ninety-six political and civic leaders, public 
officials, and businessmen. During the following several months, 
Irvin and Engelen made oral presentations to the City Council 
and to various civic groups, but there was a continuing absence of 
any evidence that many people had read the entire Plan. There 
were many, however, who had acquired some understanding of, 
and had formulated opinions about, its central concepts. 

City councilmen tended toward hostility and indifference in 
their discussions of the Plan. Some of them expressed resentment 
that Irvin and Engelen had, in their view, regularly bypassed them 
during the planning process in favor of recruiting support from 
nongovernmental groups. Frank Moulton, generally considered 
the Council’s most influential member, articulated a typical view 
when he said that planners were unwilling to accept their place in 
the scheme of things. They preferred to propagandize and lobby, 
he said, to bring pressure to bear on the City Council to revise the 
scheme. He did not expect them to succeed. The specific questions 
about the Plan that interested most of the councilmen were 
(1) whether unanimous support for any of these new ideas could 
be secured, and (2) whether their implementation would cost 
the taxpayers much money. 61 They considered it highly probable 

61 On reading this, Moulton commented that the questions that interested 
him were slightly different. They were: (1) whether enough support for any 
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that the answers to both questions would prove politically un¬ 
palatable. For this reason they tended to agree with Moulton s 
description o£ the Plan as “ivory tower staff work,” and with his 
more detailed indictment of the Plan> which ran as follows: 

The Plan is so long and complicated that no one can understand it 
except the planners. Moreover, the planners maintain that the parts of 
their plan are interdependent. Well, if they really have to get all they 
request before they will think they have gotten anything worthwhile, 
maybe we should ignore them entirely. No one knows today just who in 
the community will oppose any specific project, but each is certain to 
have its opponents. In addition, some of their proposals are probably 
illegal under the present charter . 62 So the planners are likely to end up 
with a hodge-podge selection of their proposals if they end up with any¬ 
thing. Even if they think the hodge-podge worthwhile, they will have 
to work many years to overcome fixed prejudices against new ideas. 
They will have to learn, as I have had to learn, infinite patience. 

Each alderman interviewed took the position that since any 
final decisions on the Plan proposals were years away, the Council 

proposal could be generated so that its implementation would not mean 
political suicide for sitting councilmen, and (2) whether any of the spending 
proposals would prove clearly worth their cost. 

62 On reading this in 1964, Moulton commented that planners tended to 
consider lawyers “dumb bunnies” who did not understand community needs. 
It rarely occurred to them, he said, that they might be wrong, that there might 
be something to be said in favor of a nation of law. Moulton was particularly 
concerned about the principle of zoning, because the city had adopted a new 
zoning ordinance in 1965 that was just beginning to be tested in the courts. 
Moreover, the local newspapers were carrying on an editorial campaign against 
piecemeal amendment of the new zoning ordinance by the City Council. 
Moulton argued that the United States had been built on the notion of indi¬ 
vidual rights, including property rights, and that a zoning ordinance which 
seriously reduced the sale value of a man's property deserved to be amended or 
declared unconstitutional. State courts all over the country were declaring 
zoning provisions unconstitutional on this basis, he said, and all the planners 
knew how to do was to condemn the courts. The consequence was that they 
were undermining their political position. They had sold communities like 
Minneapolis on the general idea of planning, but each time they treated 
a property owner as if he were antisocial for wanting to protect his investment 
they created a bitter enemy. The army of enemies was growing rapidly in 
numbers and power, he believed. Moulton added that he thought “sound” 
planning would have a genuine contribution to make, but that Minneapolis 
had never had such planning. \ (Parenthetically, Moulton had helped enact the 
new zoning ordinance in 1963.) 
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had no need to hurry in starting to review the Plan formally. The 

predominant view was that the Plan should be viewed as at best a 
trial balloon. The councilmen emphasized that they were busy 
men and had to concentrate their time on “serious” proposals; 
i.e., those which had important backing and which were being put 
to the Council for firm decision. No member of the Council 
expressed interest in taking part in the public discussions from 
which consensus on particular proposals might emerge. On the 
contrary, the predominant mood was one of mild annoyance at 
having been handed a document which demanded some attention 
but which did not appear capable of being put to use. 63 

Neither the whole Council nor any of its committees intended 
to consider the Plan or any of its parts in the foreseeable future. 
The councilmen expected that, if the Plan proved to have any 
workable parts, eventually some private groups would draft spe¬ 
cific ordinance proposals and ask aldermen to introduce them; 
then the Council would evaluate each proposal “on its merits.” 
The aldermen thought that a prerequisite for the passage of any 
proposal affecting downtown would be consensus in its favor 
among downtown businessmen, but they stressed that the Council 
would not unquestioningly ratify agreements arrived at by the 
downtown business community. Their own constituents had a 
great aversion to tax increases, they noted, and innumerable 
groups contested for every one of the few dollars the Council was 
free to allocate. Clearly, they pointed out, the supporters of Cen¬ 
tral Minneapolis projects would never persuade every partisan of 
other potential expenditures to forebear. 

Summing up, then, it may be said that the Council took a 
“hands-off” attitude toward the Plan. The mayor did likewise. 

63 On reading this, Moulton commented that in his view the situation was 
that the councilmen did not understand the Plan in any detail, that they were 
deluged with information to the effect that particular aspects of the Plan 
were unworkable, and that they did not want to attack the Plan publicly be¬ 
cause they still hoped that it would evolve, at least in part, into something 
workable. He added that he wished the planners would recognize that public 
affairs move by evolution, not revolution. He thought that by writing plans 
composed of "dreamboat” proposals the planners inspired opposition need¬ 
lessly and failed even to educate. They also stirred doubt in the City Council, 
he said, about the justification for continuing to appropriate tax dollars for 
planning. 
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Asked to grant his permission for the planning staff to circulate 
the draft Plan , he gave It without comment. Thereafter, he gave 
no indication that he knew of the Plan's existence. 

The city’s engineers had not read the bulky Plan, but various of 
them had attended a total of dozens of meetings with the planners 
during its evolution and had discussed most of its features with the 
planners. They felt that they understood the Plan's essentials. 
Most of these they opposed. They did not formalize their opposi¬ 
tion by committing it to paper, but they expressed their views 
orally at meetings with the planners, other city officials. Down¬ 
town Council representatives, and the consultants. Consequently, 
their opinions soon became known throughout the City Hall and 
Downtown Council “communities. 1 * 

They agreed wholeheartedly with only one proposal in the 
Plan —the construction of an “inner ring route.” But they empha¬ 
sized that this project had been on their agenda for some years, 
that George Barton had endorsed it in his 1957 freeways report, 
and that the City Engineer’s Office had started work on it before 
the Plan appeared. Engelen agreed that this proposal, along with 
most of the others in the Plan 3 had been discussed for some time, 
but he doubted that the engineers would have done much about it 
in the absence of prodding. Needless to say, the engineers consid¬ 
ered Engelen mistaken. 

With respect to the superblock system, the engineers contended 
that you simply could not take half the downtown streets out of 
general traffic service and still move traffic smoothly. They denied 
that the greater spacing of traffic lights would enable traffic to 
move much faster on the streets bounding superblocks, because 
during rush hours the technique used already was to move each 
batch of vehicles five blocks at a time. That is, five traffic lights 
changed simul taneously; they remained green long enough for 
traffic to move past them all. This technique, they claimed, was 
better than that of “staggering” lights because closely packed 
groups of vechicles—the rush hour norm—started up at widely 
varying speeds. It was impossible to know what speed to assume for 
a stagger system. The effective unit of movement, therefore, was 
already five city blocks, rather than the two blocks contained in 
the Plan's superblock system. The engineers went on to say that 
turning movements could be reduced—another Plan objective_by 
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simple prohibition. That is, there was no need to remove streets 
from service. They added that the city already had an elaborate 
one-way street pattern, and that in their view turning movements 
off one-way streets did not create serious problems. 

Another point of dispute was whether the city should set aside 
special transit streets and pedestrian facilities. The engineers 
argued that it was preferable to spread buses more thinly over the 
street system, giving them special lanes, as the city was doing al¬ 
ready. Different bus lines required different amounts of time for 
loading, they said; if all the buses were routed on a few streets, 
those with light loading requirements would pile up behind those 
with heavy loading needs. In short, they concluded, there was no 
way to reduce congestion by eliminating streets. They applied sim¬ 
ilar reasoning to proposals to widen sidewalks to improve pedes¬ 
trian facilities. The end result of all actions which reduced the 
carrying capacity of the street system, they thought, would be to 
make it more difficult for people to come downtown. This would 
deter more potential investors and shoppers, they concluded, than 
pleasant pedestrian facilities would attract. 

Planning Director Irvin disagreed on all counts. With regard to 
transit streets, he said, the only street on which bus movements 
were currently near saturation was Hennepin Avenue. Therefore, 
in Irvin’s judgment, the engineers had knocked down a straw man. 
He still believed firmly that concentration of bus traffic on fewer 
streets to free others for rapid automobile movement would prove 
both workable and highly beneficial. He added that the city’s ex¬ 
isting “special” bus lanes added very little to mass transit effi¬ 
ciency. The lanes were not exclusive; they were designated only by 
signs. Drivers making right turns and those discharging passengers 
constantly violated them. With regard to the value of pedestrian 
facilities, he stuck by the reasoning of the Plan, as outlined earlier. 

The engineers agreed that serious problems would arise unless 
peripheral parking terminals were built, and that if access to them 
were possible only on surface streets the congestion might become 
unmanageable. But they emphasized the difficulties of building an 
expressway through the central area’s subsurface, a region already 
filled to overflow with telephone, gas, water, sewer, electric power, 
and various other lines. The expense of this one project, they 
argued, would be so great as to compel the city to forego all other 
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capital improvement projects for several years. At the same time, 
high-rise ramp garages without an expressway would solve noth¬ 
ing. They would empty so many automobiles Into such small areas 
as to create chaos. (The planners, of course, agreed with the engi¬ 
neers on this point.) They recalled that years ago their staff had 
drawn up a plan for low-rise ramp facilities all around the core. 
Although construction during the intervening years had elimi¬ 
nated the possibility of effectuating the plan, they still felt that 
low-rise structures emptying onto surface streets were the only 
practical possibility. 

Engelen maintained privately that the high-rise facility with 
underground expressways could be built without public financing. 

The project was so essential to the future value of downtown 
Investments that downtown corporations might join to finance it 
initially. 64 They might only have to guarantee a bank loan if 
studies showed that parker charges could pay it off. The engineers 
remained skeptical; they pointed out that until now downtown 
firms had preferred to reap the immediate benefits of building 
ramp garages adjacent to their own places of business. Almost all 
of the large enterprises had already invested heavily, or announced 
plans to do so, in their own facilities. Engelen hoped they might 
still realize the economic benefits to be gained from supplement¬ 
ing their own facilities with peripheral garages. 

The engineers opposed the mall concept. Nicollet Avenue, they 
argued, was needed to carry traffic. They advanced three main 
contentions: (i) the overall attractiveness of downtown would 
not be increased if the mall caused congestion on adjoining streets, 
which was likely; (2) after the Initial novelty effect wore off, the 
mall would draw very few shoppers to the downtown area; and 
($) transit passengers on Nicollet Avenue could already exit di¬ 
rectly in front of the retail stores they wished to visit; this con- 

64 He added that an important precedent already existed. The largest 
owner of downtown ramp parking facilities in Minneapolis was Downtown 
Auto Parks, Inc., a company founded by a group of downtown corporations 
in 1950. The founding corporations had purchased stock in Downtown Auto 
Parks and thereafter assigned representatives to serve on its Board of Directors. 
Unfortunately (from the planners* viewpoint), Downtown Auto Parks made 
its investment decisions on purely economic grounds, and had judged that 
the highest profits were to be made by locating as close to major generators 
of traffic as possible. 
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venience probably attracted more shoppers already than the mall 
could attract potentially. 

Speaking of the Plan as a whole, the engineers' articulate views 
could be summarized as follows; 

We are open-minded toward any new ideas the planners can offer us, 

but someone has to reconcile their praiseworthy abstract concepts 
with our traffic, budgetary, and construction problems. The two 
crucial things to keep in mind are: (a) that the planners are very new 
to Minneapolis, and (b) that the city's experienced engineers have a 
deep understanding of the city's traffic patterns and of the possible 
ways of servicing them. 

We try for the most part, it is true, to propose incremental rather 
than radical changes. Radical proposals generally create terrific polit¬ 
ical and financial problems. Their enormous expense is difficult to 
justify, because the city's entire capital improvements budget is very 
limited and it must be split many ways. Furthermore there are always 
a great many people hurt by any large proposal. Land must be taken, 
and no one is quite able to say when the owners have been paid 
"fair" prices; the alteration of traffic patterns always hurts some people 
who have devoted time and money to adjusting to the present pat¬ 
terns; and so on. 

If the city really decided to handle traffic adequately, it could spend 
all of its tax revenues on this purpose, to the neglect of everything else. 
The first peripheral ramp garage and underground expressway, for 
instance, would not begin to solve all of the city's difficult traffic prob¬ 
lems, but they would cost more than we spend adjusting the city's 
street system incrementally over several years. 

Irvin and Engelen, on the other hand, thought that the engi¬ 
neers' predilection for gradual adjustment equaled in the existing 
context a tendency to make big decisions by the aggregation of 
numerous little decisions without ever posing general issues for 
public discussion. They believed that incrementalism had a vari¬ 
ety of hidden costs. For example, it tended to produce “traffic 
blight," a condition characterized by narrow sidewalks, difficulty 
of land assembly and property access, high levels of noise and 
danger, and similar problems. “Traffic blight" caused property 
values to deteriorate and the city as a whole to become less attrac¬ 
tive. The engineers did not find these criticisms persuasive. They 
insisted that their own judgments were rooted in long experience 
and depended on views about the correct system of priorities for 
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distributing a severely limited total of resources available to the 
city for street and highway improvement. 65 

It may be noted that the city councilmen and the city’s engi¬ 
neers both emphasized cost considerations in their evaluation of 
the Plan, despite the planners’ strategy of trying to keep cost out 
of the discussion until a later phase. One conservative councilman 
maintained that he would never bother to read the Plan until 
someone wrote an evaluation of each project in relation to the 
city’s budgetary problems: “Anyone can think up fine projects if 
he doesn’t have to worry about cost,” he scoffed. From the plan¬ 
ners’ point of view, he was wrong. It was extremely difficult to 
conceive intergrated solutions to complex problems. 

The business community reacted to the Plan more slowly and 
with greater sympathy than the professionals in City Hall. It ex¬ 
pected little help from City Hall in the tasks of evaluating the 
Plan and shaping a measure of consensus; neither did it expect ob¬ 
struction from City Hall once these tasks were completed. Shortly 
after circulation of the Plan got under way, the Nicollet Avenue 
Subcommittee of the Downtown Council’s Development Commit¬ 
tee retained Frederick Aschman, who had merged his firm with 
George Barton’s early in i960 to form Barton-Aschman Associates. 
Aschman’s task was to evaluate possible Nicollet Avenue improve¬ 
ments. A month later the council formed a special committee of its 

65 On reading this, Robert Fischer commented that the planners had exas¬ 
perated him by never producing cost-benefit analyses to “prove’* their case 
against incrementalism. He recalled that he had served in the early 1950’s on 
a committee charged with advising the directors of the First National Bank 
on whether to remodel their old building or construct a new one. The com¬ 
mittee had produced cost-benefit studies to demonstrate that construction of 
a new building would be more profitable in the long run. In the event, the 
First National Bank had constructed a twenty-eight-story skyscraper with a 
large pedestrian plaza in front of it that was still, as of 1964, the most 
striking building in the core. Planning Director Irvin noted that he had 
chosen not to make a public issue of “incrementalism” because it would have 
involved a more direct clash with the city engineer than he had desired. The 
debate on incrementalism reported in these pages had been carried on in 
private, not public, conversations. Fischer believed that Irvin had been right 
in challenging the city engineer on the “major streets planning” issue and 
should have taken the additional risk of making explicit the fact that the real 
issue was that of incremental vs. comprehensive traffic planning; he should 
then have “proven** his case with irrefutable facts and figures. 
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members to evaluate the Plan as a whole. Observers agreed that 
the committee had been chosen primarily for its working ability 
rather than its "power” to impose a solution on downtown. Only a 
group composed of the presidents of the largest central area corpo¬ 
rations could have done the latter. But the present council com¬ 
mittee did have considerable stature. There seemed every reason 
to believe that it would be able to spotlight those recommenda¬ 
tions on which all downtown interests were likely to be able to 
unite. Moreover, it could formulate, with consultant assistance, 
tentative downtown viewpoints on matters of controversy between 
the City Engineer's Office and the Planning Commission. 

Three members of the committee—which became known as the 
Nelson committee, after its chairman—did head the firms with 
which they were affiliated. Chairman Walter Nelson was president 
of the Eberhardt Company, a large mortgage banking firm, but by 
no means one of the city's largest corporations. Nelson personally 
was held in great esteem throughout the business community. Les¬ 
lie Park, president of Baker Properties, Inc., was clearly the city's 
leading real estate man. As previously mentioned, his company 
was the foremost owner-operator of downtown quality property, 
and he had taken a deep interest in planning for years. He had 
been one of the Downtown Council's founders, and its president 
one year. Roy Larsen was president of the Twin City Federal Sav¬ 
ings and Loan Association. The Association had not previously 
shown much interest in planning, and Larsen was not considered 
particularly influential as an individual. 

The remaining four members were vice-presidents. The most 
influential by reputation was Joyce Swan, executive vice-president 
of the Star and the Tribune. Swan managed the newspapers' day- 
to-day operations, and in 1961 was to become their publisher. He 
was not primarily a professional discussant, but the Star and 
Tribune took a strong interest in civic projects and Swan often 
represented them. Like Park, he was a founder and former presi¬ 
dent of the Downtown Council. Robert Cerny, vice-president of 
the architectural firm of Thorshov and Cerny, had been a prime 
mover in the early phases of lower loop redevelopment and was a 
charter member of the Downtown Council’s Board of Directors. 
Although he did not speak for any particular downtown interest, 
his professional advice carried substantial weight in many quar- 
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ters. Lester Eck was a vice-president of the Minneapolis Gas 
Company. He was not considered very influential personally, nor 
had the Gas Company hitherto taken an interest in planning. Day- 
ton, it will be remembered, had been on Engelen’s "consultant” 
list. 

Three men served as ex officio members of the Nelson commit¬ 
tee. They were Henry Rutledge, current president of the Council; 
Gerald Moore, its executive director; and Robert Fischer, the 
chairman of its Development Committee. Rutledge was executive 
vice-president of the Northwestern National Bank, Fischer and 
Moore, we have already noted, were members of Engelen's “con¬ 
sultant” group. An interesting sidelight on the Plan's assertion 
that people who moved out of the city tended to become inactive 
in civic affairs was the fact that nine of the ten committee mem¬ 
bers, including those in an ex officio capacity, lived outside of the 
city limits. Ail of them, of course, worked downtown. 

While the Nelson committee was being organized, the Down¬ 
town Council sponsored an afternoon-evening “seminar” at a 
leading downtown hotel. Several hundred downtown executives 
attended, and speakers were imported from outside the city— 
General Otto Nelson of the New York Life Insurance Company; 
Kenneth Zweiner of the Harris Trust and Savings Bank of Chi¬ 
cago, who was chairman of the Chicago Central Area Committee; 
and Herman Finer, professor of political science at the University 
of Chicago. Three local executives who spoke briefly were Donald 
Dayton, president of the Dayton Company, Walter Nelson, and 
Henry Rutledge. The imported speakers discussed the benefits of 
planning in general terms, and ways in which businessmen had 
helped in other cities to effectuate plans. Downtown Council 
leaders said that the meeting was intended simply to put the 
business community on notice that a plan existed, and that plan¬ 
ning had become respectable. No one said anything specific about 
the Central Minneapolis Plan or about anything else for that 
matter. Nonetheless, the small sample of businessmen in attend- 
ance who were interviewed seemed to understand the underlying 
idea of the seminar : to make clear that downtown planning had 
become respectable. 

The foregoing activities were concerned with the evaluation of 
the plan for Central Minneapolis generally. Meanwhile, con- 
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sultant Aschman worked on the Nicollet Avenue study. In June 
1960 he completed his report on potential Nicollet Avenue im¬ 
provements for the Nicollet Avenue Subcommittee of the Down¬ 
town Council Development Committee. 66 The members of the 
subcommittee, representing every leading Nicollet Avenue re¬ 
tailer and prospective owner, expected to use Aschman’s report in 
discussing prosperity treatment of the Avenue with top manage¬ 
ment in their own companies and with the owners of small busi¬ 
nesses located on it. 

The consultant explained that, in addition to containing 90 per 
cent of the central commercial district’s primary shoppers’ goods 
stores, Nicollet Avenue carried less traffic than any street parallel 
to it. It carried one-sixth as much bus traffic as its adjoining paral¬ 
lel street, and just one thousand vehicles in toto, including twenty- 
five buses, during the peak hour. The only buildings on it requir¬ 
ing vehicular access were at corners and could be reached from the 
cross streets. In short, the report bore out Engelen’s assertion that 
Nicollet Avenue could easily and profitably be altered to improve 
pedestrian amenities. 

Aschman listed five possible treatments: (1) a continous sur¬ 
face mall shutting off traffic across as well as on Nicollet Avenue; 
(2) a series of plazas or surface malls interrupted at each street 
intersection; (3) a modified street, with widened sidewalks, curb- 
side landscaping, and similar arrangements; (4) a transit street, 
closed to all vehicles except city buses, and with much wider side¬ 
walks then at present; and (5) underground or elevated con¬ 
courses connecting the four corners at street intersections. The 
first four possibilities were alternatives; the fifth, however, was 
compatible with the “series of plazas,” “modified street,” and 
“transit street” concepts. The mall proposal, of course, would 
eliminate intersections altogether. 

Aschman indicated that he had evaluated each possibility on the 
basis of fifteen criteria. In fact, however, it was clear that each 
possibility stood or fell on the basis of one or a few considerations. 
The continuous mall concept was clearly unfeasible because it in¬ 
volved blocking all crosstown traffic for the mail’s length. Every- 

66 Nicollet Avenue- Study: Principles and Techniques for Retail Street 
Improvement, prepared for the Downtown Council of Minneapolis, Minnesota, 
by Barton-Aschman Associates of Evanston, Illinois, June i960. 
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one agreed that traffic chaos would ensue. The modified street 
concept was potentially useful but hardly dramatic. Its actual 
effectiveness would depend almost entirely “on the excellence and 
ingenuity of architectural design.” The "series of plazas” concept, 
which was what Engelen had meant when he used the word 
“mall,” offered almost the full attractiveness to pedestrians of a 
continuous mall, and threatened no serious traffic disruption. The 
“transit street” would be less attractive because of noise and 
fumes, and would make crossing Nicollet Avenue to shop a little 
more hazardous, but it had several distinct advantages over the 
plaza. It opened the way for buses to bring shoppers directly in 
front of Nicollet Avenue stores, an important factor during the 
long, cold Minneapolis winters. It made possible inauguration of a 
“no fare” plan for bus rides on Nicollet Avenue, which would link 
the shopping area with parking facilities to the south and the 
lower loop to the north. 

Aschman suggested that a combination of either the plazas or 
transit streets with intersectional concourses would be more 
dramatic than either would be separately. The concourses prom¬ 
ised both protection from the weather and freedom from the 
hazards of street crossing. They could easily be designed to link the 
four major downtown department stores, thereby solidifying their 
position as the main shopping attraction of the area, but perhaps 
weakening the position of their lesser competitors. Unfortunately, 
each concourse would cost five times as much as a block of plaza or 
transit way. Aschman estimated that each elevated concourse 
would cost $250,000. Subsurface concourses would cost about 
$100,000 more. Each block of plaza would cost about $45,000. The 
cost of each block of transit way would be about $50,000. Streets 
could be “modified” for about $15,000 per block. These estimates 
did not include the costs of new design features—pools, canopies, 
screens, display structures, and so on. 

Aschman informed the Nicollet Avenue Subcommittee orally 
that he and George Barton both favored the transit-street alterna¬ 
tive; the members of the subcommittee inclined to agree, but 
decided to withhold any formal recommendation for diplomatic 
reasons. They wanted to let others arrive at their own conclusions 
from Aschman’s report. They were unanimous, however, in agree¬ 
ing that their own top managements were in a mood to "do some- 
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ting” along planning lines and that Nicollet Avenue 
iprovements were the things most likely to get done. They 
timated that within a year or two the leading firms would agree 
1 a “series of plazas” or “transit way” treatment, and would start 
ying to convince the owners of small businesses along the 
venue. 

The subcommittee members saw several obstacles. First, the 
lall-business owners on Nicollet, as elsewhere, tended to be sus- 
cious of the large corporations and had no time of their own for 
vie affairs. It would be difficult to induce them to believe that 
)thing was being hidden from them, and then to get them to 
ink about Aschman’s reasoning. The process might take several 
:ars. Owners of property on other downtown avenues might 
*ove even more recalcitrant, and not without reason. For Asch- 
an seemed to admit that if Nicollet Avenue were made more 
tractive it would draw pedestrians from other downtown streets. 
Nicollet were made a transit way, additional bus traffic would be 
mted on it, and more transit patrons would find its stores the 
ost convenient to use. Whether or not these were “problems” 
as a matter of opinion. Aschman wrote that while “consideration 
ould be given to the effect of Nicollet Avenue improvement 
aon the immediate welfare of shoppers" goods stores off the 
venue ... it should be a long-term objective to locate as many 
: such enterprises as possible in such proximity of the Avenue as 
gain for them the benefits of generation by the compact, attrac- 
ve prime district/" The representatives of Nicollet Avenue 
►rporations, and some corporations whose interests pervaded all 
: downtown, felt that its improvement would benefit all of Cen- 
al Mineapolis in the long run. But they did not know how many 
itrepreneurs on other avenues would be willing to take distaste- 
il medicine in the short run. The opposition would probably 
*ove insignificant if Nicollet Avenue businessmen could achieve 
lanimity and organize the project themselves. If, on the other 
md, they had to ask the City Council to concoct an assessment 
rmula, or to contribute money from general tax revenues, the 
roject would have rough going. Even while taking this into con- 
deration, however, Downtown Council leaders expressed confi- 
mce that the plaza or transit treatment would come into 
aeration within three to five years. 
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(As it happened, the City Council authorized detailed engineer¬ 
ing studies leading to construction of a transit street in May 1964. 
The studies and construction were to be financed by special assess¬ 
ment of the affected property owners. The assessment formula was 
one worked out by the property owners themselves.) 

Let us now return to the reception of the Plan as a whole. Dur¬ 
ing the spring and summer of i960, the Nelson committee began 
slowly to educate itself about the economic rationale of the Plan. 
It met with the city planning staff, the city engineer’s staff, presi¬ 
dent Nelson of RERC, Aschman, and Barton. Committee mem¬ 
bers Indicated that they would first try to determine the soundness 
of the Plan's concepts, and only later begin to worry about 
problems of implementation. As a first step, they hoped to isolate 
the areas of agreement among city planners, city engineers, and 
their own consultants. The consultants were of crucial impor¬ 
tance, because the committee had confidence in their capacity and 
in the purity of their business orientation. Committee members 
judged that concepts which fell within the area of technical agree¬ 
ment would come to fruition in time, though many years of 
patient discussion might be necessary in some cases, especially in 
those involving cooperative action. After coming to understand 
the areas of agreement, committee members said, they would move 
on to those of controversy and uncertainty. They expected that the 
committee would ask the consultants who had been employed in 
the preparation of the Plan to analyze the crucial points of differ¬ 
ence between the city planners and city engineers. They had no 
Idea when the co mm ittee would reach the point of formulating its 
own positions on controversial issues. 

(In the event, the committee completed the first and simplest 
part of its work on November 21, i960, when it agreed unani¬ 
mously to endorse the Plan’s general principles and concepts. The 
committee never met again, apparendy for no more substantial 
reason than that its senior members were too busy. When I re¬ 
turned to Minneapolis several years later. Downtown Council 
leaders remembered only that great things had been expected of 
the Nelson committee, but that it had never seemed to get off the 
ground.) 

During the summer of i960 a number of prominent men in the 
Downtown Council consented to my request for their assessment 
of the Plan’s likely impact. With surprising unanimity they re- 
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plied that the Plan' s effect, except on Nicollet Avenue, would be 
difficult to perceive for many years. They emphasized that the 
Plan was a dream, an Ideal, and that it would be erroneous to 
think that success consisted of accomplishing projects just like 
those outlined in the Plan , Better, perhaps, than the planning 
staff had hoped they would, these businessmen accepted the 
doctrine that concepts were what mattered, not details. They 
expected the major concepts articulated in the Plan to be adhered 
to rather closely, and while they expected the Plan's specific pro¬ 
posed means of implementation to be compromised severely, this 
did not upset them at all. 

Their views may be illustrated with reference to the peripheral 
parking concept. They thought that it would win general approval 
and be encouraged by zoning regulations. Most of them did not 
think, however, that any properties should be zoned for parking 
only. This seemed too severe a restriction on the options available 
to property owners. Nor did they think that all parking facilities 
should be confined to the periphery. 07 They emphasized their be¬ 
lief that downtown would lose a great deal of business if everyone 
who had a short errand had to park on the periphery and walk 
several blocks to his destination. Furthermore, they believed that 
high-level executives would be deterred from locating their offices 
downtown if they thought that they were to be denied parking 
space close to their desks. Those already in the central area would 
vigorously oppose any rigid regulation. As a matter of principle, 
the businessmen doubted that the market should be stifled; they 
believed that those willing to pay for core parking should be per¬ 
mitted to have it—except on Nicollet Avenue. 08 

The Plan had not proposed that all parking be eliminated from within 
the core. It had proposed that all major parking terminals should be located 
on the periphery, and that parking within the core should be held by regula¬ 
tion to levels that could easily be accommodated on internal streets. The 
difference with the businessmen was over emphasis rather than principle. 

68 Some of the planners believed that core parkers should be charged in 
some way for the street congestion to which they contributed as well as for 
the parking services they consumed. Few of the businessmen considered this 
desirable or feasible. President Leslie Park of Baker Properties, however, 
suggested that the traditional policy of giving parking facilities low property- 
tax assessments should be ended. He thought that the assessor had an obligation 
to keep the pressure on each core-property owner to develop his property to 
its most rofitable potential use. 
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They confidently judged that the city would never finance 
gigantic ramp garages or underground expressways from the free¬ 
way to them. They said that the city could not, and should not, 
abandon all its other obligations for years to invest in an enormous 
parking-facility project. In addition, the operators of private 
parking facilities took a dim view of government-subsidized 
competition. Other businessmen inclined to support them, again 
on principle. The private operators, in fact, denied that any short- 
age of parking facilities existed. They admitted that occasionally at 
midday it became difficult to find a lot that was not full, but the 
city’s own 1958 parking survey revealed that at the half-hour of 
peak accumulation on a typical weekday the central commercial 
area’s facilities were only 80 per cent full. In any event, the 
operators measured “adequacy” on a scale of profit. Few con¬ 
sidered their present return on investment abnormally high. 

Virtually all downtown leaders admitted, of course, that when 
the freeway came into operation, large facilities designed to pro¬ 
vide all-day parking at reasonable rates would be needed. But they 
believed that investors would rush in to meet the demand. In 
order to charge prices that the average commuter was willing to 
pay, most would have to build on the core’s periphery, even in the 
absence of zoning regulations. But unless the federal government 
came up with a new grant program, the underground expressways 
would not be built. In their absence, the parking ramps would 
have to be more widely dispersed and less monumental than those 
conceived by Engelen. 

Everyone expressed conviction that a new zoning ordinance 
would be passed within five or ten years, and that it would incor¬ 
porate the principles of compactness and economic clustering. No 
one doubted, however, that the intensive zone would be defined 
broadly enough to include all land that might conceivably come 
mto intensive CBD-type use. All agreed as well that the ordinance 
would have to include a “grandfather clause” insuring the owners 
of older buildings that they would be permitted to remodel and 
expand at will. Most of those interviewed agreed, finally, that the 

floor-area ratios enacted would not place significant restrictions on 

any builders. 

With regard to land-use regulation, the general view was that 
large investors would have appreciated the economic benefits of 
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compactness and clustering even without the Plan. They had no 
fear, therefore, that a tough zoning ordinance would deter any 
significant amount of investment in the downtown. They added 
that if the ordinance ever threatened to block any project that a 
substantial number of downtown businessmen considered “good 
for downtown/* the ordinance would be quickly amended. They 
generally noted that they considered this wise; the ordinance 
should not be a straitjacket, but should leave the way open for 
evaluation of particular proposed projects “on their merits.** With 
regard to height, bulk, and design regulation, most were relatively 
indifferent. Several pointed out that the floor-area ratios proposed 
in the zoning draft would not have affected any building of recent 
decades. There had not been a truly speculative office building 
constructed in Minneapolis for forty years. Leslie Park, and some 
others highly sympathetic to planning in general, opposed floor- 
area ratio and design regulation on principle. They noted that 
the object of floor-area ratio regulation was variety and that the 
object of design regulation was good taste. They considered both 
of these objects impossible to measure objectively and insuffic¬ 
ient to justify limiting the freedom of property owners. When 
confronted with the planner defense that sunlight penetration, air 
circulation, and ease of pedestrian movement were also at stake, 
they pointed out that the planners had no standards of adequacy 
for determining the proper balance between compactness and 
spaciousness. They said that in their opinion the denizens of down¬ 
town Minneapolis were not starved for sunlight, fresh air, or 
walking space. 69 

(In the event, the City Council enacted a new zoning ordinance 
for the city in May 1963. Its downtown portions closely reflected 
the business community's views as reported in the two preceding 
paragraphs. Its basic floor-area ratio for the core was fourteen, 
rather than the twelve originally recommended in the Plan.) 

Park added that he thought compactness was by far the more important 
ideal for downtown. You could only have the amenities of interior arcades, 
covered second-level walkways, great variety, and so on, where great numbers 
of people congregated daily. The automobile put everyone close to open space 
in his daily life. The important thing downtown was to provide something 
different. He did not object to planners trying to persuade developers to 
share their conceptions of good taste, but he did not think public power should 
be available to further this end. 
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On the whole, the businessmen inclined to optimism, noting 
that the Minneapolis central core, according to the planners’ own 
testimony, had developed in remarkably fine fashion through the 
normal operation of economic forces. And so it went with the en¬ 
tire Plan . No one expected a great deal of public activity, but 
everyone expected the major concepts in the Plan to be realized 
gradually. 

Downtown Council leaders spoke as though the Plan were a 
consulting report of their own use. They expected no initiative 
from public bodies in implementing it. They seemed untroubled 
by the thought that they would have to evaluate the Plan and 
“sell” any aspects of it that they considered worthwhile without 
much help from other sources. Perhaps because of this, none 
seemed to sense the Plan as in any way a threat. They insisted 
simultaneously that economic rather than political forces would 
dictate the future of downtown and that the Plan would prove a 
useful tool. They appeared to mean that they intended to use it as 
they typically used consulting reports—to illuminate the concrete 
meaning of self-interest. The Downtown Council had taken shape 
as part of a continuing educational process, in which more compa¬ 
nies, and more important people within them, were searching for 
common interests with each other. Eventually, the professional 
discussants felt, top management would realize that something 
important was going on and would assume leadership of the 
Downtown Council. When that happened, they said, the Down¬ 
town Council would be able to serve as an effective regulator of 
central area development 

This was a rather long and problematic view, however. In the 
short run, most of the businessmen believed, the Plan's most per¬ 
ceptible effects were likely to be on public facility management. 
Two examples were frequently cited. First, the Nelson committee 
intended to have consultants evaluate the whole controversy be¬ 
tween the city planners and the city engineers over specialized 
street use. Had the planners not articulated this controversy, the 
businessmen noted, it might have gone unrecognized for many 
years. 70 Second, the recommendations of the city planners and 
consultants seemed likely to have an immediate impact on a large 

<0 f n die event, the Nelson committee never got around to considering the 
controversy. 
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project, that of expanding the civic auditorium. The auditorium 
was located several blocks south of the major convention hotels, 
which were themselves at the southern edge of the core area. 
Auditorium expansion had for some years ranked high on the 
city’s capital Improvement agenda, but those Interested In It had 
taken for granted that the direction of expansion would be south. 
Supported by the consultants, Engelen, beginning in 1959, had 
challenged the reasoning behind this assumption. Citing the prin¬ 
ciple of compactness, he had contended that the direction of ex¬ 
pansion should be north, toward the major hotels and the 
downtown shopping district. Alongside this, he had maintained, 
the primary argument in favor of southerly expansion—low land- 
cost—was trivial. Expansion to the north would place the audi¬ 
torium closer to downtown hotels, restaurants, and stores. It would 
thus encourage people attending events at the auditorium to 
spend money downtown. Moreover, It would improve the central 
area’s appearance; a magnificent opportunity would be lost if the 
new facilities were constructed on the side of the auditorium that 
few people saw. By mid-1960 it seemed highly probable that 
Engelen’s view would prevail; he had definitely persuaded the 
leading members of the Downtown Council. 71 

In Retrospect 

At least in the immediate sense, the planners’ efforts to consult 
during the Central Minneapolis planning process failed. Yet, to a 
surprising degree, they achieved their objective of working within 
the most relevant framework of power. This was true even though 
the City Council had little to do with the Plan 3 and the mayor al- 

71 In 1961, however, the business leaders acquiesced as the city officially 
endorsed the concept of southerly expansion. According to reports reaching 
the writer, the leaders of the Downtown Council had continued to favor 
northerly expansion, but they had compromised in the face of adamant oppo¬ 
sition from the city councilman who represented the downtown ward. Northerly 
expansion would have required the closing of one street, and as a matter of 
principle he voted against all proposed street vacations. His argument was 
that one could not solve traffic problems by closing streets. His primary con¬ 
stituency, the small property owners and merchants of the downtown and its 
immediate environs, tended to support this position. The Council as a whole 
treated street vacations as matters to be handled by each alderman in his 
own ward. 
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most nothing. Planning Director Irvin correctly perceived that the 
City Council and mayor would normally ratify proposals for 
downtown behind which downtown businessmen united so long as 
they did not require substantial expenditure by the city. The rea¬ 
son was not that central area businessmen possessed great power, 
but that no other interest groups were likely to challenge them on 
downtown affairs. The best available focus of downtown business 
power was the Downtown Council. Irvin and Engelen convinced 
the Downtown Council’s leaders that the objectives of the Plan 
were business objectives. They did this by justifying each recom¬ 
mendation of the Plan in economic terms, and by employing the 
Downtown Council’s own consultants to help develop the Plan's 
economic rationale. When the council subsequently asked its 
consultants for aid in evaluating the Plan, they were hardly in a 
position to be hypercritical. 

The planners denied that they themselves had been co-opted. 
They judged that in focusing on economic issues they were simply 
dealing with a strategic factor. The crucial cultural functions of 
downtown seemed to follow directly from its economic strength. If 
their approach produced other dividends as well, they saw no rea¬ 
son to complain. The most important of these dividends were 

(1) that their approach provided the Plan discussion with a focus 
for disciplined, and therefore highly persuasive, reasoning, and 

(2) that it rendered more likely the possibility that private 
expenditure to effectuate the Plan might obviate the need for 
public spending. They believed that the latter fact was particu- 
larly important. Every organized interest in the city competed for 
public revenues, and the electorate regularly demonstrated its dis¬ 
approval of tax increases. Downtown businessmen themselves 
preferred to think of the execution of the Plan as primarily a 
nongovernmental function. As a practical matter, they recognized 
that only if they executed the Plan could they be certain that 
proposals were evaluated on grounds of which they approved. As a 
matter of principle, they thought it was best, when feasible, for 
government to permit citizens to solve their own problems. This 
method, they believed, minimized bureaucratic regulation, and 
prevented any set of officials from imposing its own ideas of 
desirability without fully convincing those who had to live with 
them. 
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When businessmen accepted responsibility for executing the 
Plan they did not of course mean to imply that any existing institu¬ 
tion could perform the task on its own authority. Instead, they pro¬ 
fessed to consider the Plan a working paper for use in a slow- 
moving, never-ending civic discussion. 72 They did not expect any 
immediate visible results. They maintained that two features of 
downtown civic life were indispensable to an understanding of it 
and unchangeable over the short run: (1) every corporation nego¬ 
tiated as a sovereign power, and (2) the individuals who 
negotiated for the corporations seldom possessed authority to make 
important concessions or commitments. 

Downtown civic leaders said that they had learned from experi¬ 
ence to think in terms of mood rather than decision. The 
emergence of the Downtown Council itself, they held, was hard to 
explain except as a local manifestation of a national mood among 
businessmen. The discussants who first personified this mood in 
Minneapolis had had to shed their notions of decisiveness, and to 
learn the arts of patient, indirect, good-humored negotiation. Over 
a period of time, the mood seemed to become contagious; more 
and more firms were assigning people to work with the Downtown 
Council. Now that a continuing discussion had begun, consensus 
on ways and means of handling downtown problems might begin 
to evolve. The presidents of the large corporations, however, were 
not yet ready to take time from administering their business affairs 
to participate in long-drawn-out negotiations, and they instinc¬ 
tively shied away from the idea of committing money to projects 
they would not control. 

Those vice presidents who did take part in civic affairs therefore 
inclined to discount grandiose recommendations. They judged 
that the city government would not finance them, and they could 
not envision their own corporations working out the details of 

72 For this reason, they were inclined to consider the opening sentence of 
this section inaccurate. They were less concerned about consultation during 
the preparation of the Plan than about consultation during the preparation 
of actual projects that might flow from the Plan. The important thing to them 
was that the business community retained confidence in the planners and 
intended to consider the more practical parts of the Plan seriously. By the 
standards of 1952 or 1953, they noted, this was very substantial success indeed, 
and it was certainly related to the planners* efforts to win the trust of the 
business community. 



m 


The City Planning Process 

joint multimillion dollar projects. On minor matters, like Nicol¬ 
let Avenue treatment, subordinate personnel like themselves 
might be permitted to work out agreements because only insignifi¬ 
cant sums were needed for financing; top management would have 
little reason to quibble over assessment details. If the economic 
rationale for action were convincing, only owners of small busi¬ 
nesses would require much persuasion. But the discussants be¬ 
lieved that two other types of recommendation were the ones most 
likely to come to fruition quickly. The first involved recommen¬ 
dations that individual investors might effectuate while pursuing 
their own interest. For example, private investors would probably 
provide sufficient parking facilities, though with fewer accessory 
refinements than the planners contemplated. It seemed probable, 
of course, that such developments would have taken place even in 
the absence of a plan, but the discussants did not worry about that. 
The second type comprised recommendations that fell within long- 
accepted spheres of government responsibility: traffic control, 
management of the civic auditorium, zoning, urban renewal, and 
so on. The ideal proposal in this category would cost the city gov¬ 
ernment little or nothing, appeal to everyone interested in it, 
attract federal funds to the city, and promise to increase future 
local tax revenues. 73 Politicians had no reason to block such proj¬ 
ects, and a good deal of incentive to facilitate their implementa¬ 
tion, so as to be able at election time to cite them as local 
government accomplishments. 74 The lower loop project had ap¬ 
proached this ideal; the few thousand people affected adversely 
by it had been politically insignificant and inarticulate. 

73 On reading this, Robert Fischer commented that while each of the positive 
factors listed was certainly important, he did not think that the leaders of 
the Downtown Council had thought consciously about trying to combine all of 
them in specific projects. They had rather looked first for worthwhile projects, 
he said, and then turned their attention to means of implementing them. 

74 Several of those interviewed suggested that the city’s professional discus¬ 
sants also had a good deal of incentive to press them, in order to have some 
tangible accomplishment to show for their civic activity. Robert Fischer 
probably spoke for most of the discussants, however, when he denied that he 
had ever thought in these terms or that he had ever heard others speak in 
these terms. There was of course a natural desire for accomplishment, he 
stated, but it had never become either uncritical or unduly enthusiastic. Nor 
had it reflected any desire to impress top management cheaply. 
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Similarly, the Plan called for urban renewal activity in the 
residential neighborhoods near downtown. Downtown Council 
leaders appeared fully alive to the benefits their companies would 
reap if high- and middle-income people could be attracted in sig¬ 
nificant numbers to central area housing. They thought that the 
Downtown Council would vigorously support federally aided 
urban renewal activity in Central Minneapolis residential neigh¬ 
borhoods, but that progress would necessarily be slow. It took a 
long time to formulate and carry out a renewal project; the first 
efforts would have to be on a small scale, because no one knew 
how enthusiastically investors or potential residents would re¬ 
spond. Presumably, however, leading downtown businessmen 
would do what they could to encourage potential investors, and to 
ease their financing problems. 

City planners found the businessmen’s attitude difficult to ac¬ 
cept. Having devoted two years to the formulation of the Plan, 
they tended to think of it as a coherent whole, every part of which 
was essential to the rest. They had envisioned a massive coopera¬ 
tive effort—government and business working together—in which, 
within a few years, the great things that needed doing would be 
done. They found it hard to conceive of their Plan as a mere 
working paper in a long educational process, which had begun be¬ 
fore the Plan appeared and might go on for many years without a 
great deal of regard for its existence. During the first months after 
circulation of the draft Plan, planners saw most clearly that the 
city engineer had disparaged their ideas and that downtown busi¬ 
nessmen were preparing to react at a maddeningly slow pace— 
again, Nicollet Avenue was the exception. According to every 
indication, neither public officials nor businessmen intended to 
spend much money to accomplish the objectives of the Plan. No 
downtown businessmen seemed anxious to subject themselves to 
public regulation. Downtown Council leaders, the staunchest sup¬ 
porters of planning, spoke of permitting the major concepts of the 
Plan to work themselves out through the inevitable movements of 
private capital in search of profit. Not surprisingly, the planners 
doubted sorrowfully and prematurely whether their work would 
have any significant independent influence. No one had prepared 
them to wait ten or fifteen years before attempting a tentative 
answer. 
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Postscript 

The author returned briefly to Minneapolis in June 1964. 
Whether the Central Minneapolis Plan had proved a success to 
that point depended on one's perspectives and expectations. 

The only important public project directly traceable to the 
Plan was the Nicollet Avenue transit street, which was expected to 
come into operation in September 1965. In addition, the city 
zoning ordinance enacted in May 1963 had adhered closely to the 
land-use principles for downtown articulated in the Plan. The 
Downtown Council and the City Council had refused to act on the 
planners' proposal that some peripheral land should be zoned for 
parking alone, but the area zoned for central business district uses 
was compact enough to please the planners. 

Public and private construction in recent years, aside from the 
auditorium expansion, had generally tended to accentuate the 
compactness of the core area. The auditorium expansion itself, 
while it detracted somewhat from compactness, was expected sub¬ 
stantially to increase the attractiveness of Minneapolis to conven¬ 
tions. Moreover, downtown Minneapolis had experienced a 
building boom in recent years. In the opinion of Downtown 
Council leaders, the lower loop project—taken together with 
general prosperity and a continuing intensification of competition 
from the suburbs—had spurred investors with a stake in the other 
end of downtown (the core) to rejuvenate their own properties. 
The process had begun about 1956 or 1957, but most of the con¬ 
struction stemming from it had occurred after 1959. The first great 
project had been the 20-million-dollar, 28-story, First National 
Bank Building, completed in 1960. The boom had begun to taper 
off with the completion of Baker Properties' 20-million-dollar 
Northstar Center in 1963. Northstar Center combined stores at 
ground level, interior parking facilities for 1,000 cars, 610,000 
square feet of office space (477,000 of them new), 180 hotel rooms, 
and several restaurants. 75 These were the most dramatic additions 

75 It may be noted that Northstar Center was connected by covered second- 
level walkways to two adjoining blocks. One of these blocks included Donald¬ 
son's department store and the Northwestern National Bank building; the 
other was a block of internally connected office buildings known as the 
Baker Block. The planners did not claim that they had had anything to do 



A Plan for Central Minneapolis 291 

to the core, but a number of lesser structures had also been built, 
and numerous important additions to existing buildings had taken 
place. The Downtown Council estimated that $129.1 million had 
been spent on construction in the Central Area between i960 and 
1963, as compared with $24.4 million in the previous four-year 
period. 76 

The most significant expansion relative to the magnitude of 
previously existing facilities was in the hotel and motel category. 
The Central Area’s supply of Class A and B hotel and motel 


with the decision by Baker Properties to build Northstar Center, but they 
did note that it added substantially to the compactness of the core. They 
also noted that the Plan had pointed to the comer of Marquette Avenue and 
Seventh Street as the most likely site for the development of second-level 
walkways. The three blocks connected by the Baker Properties walkways 
all had comers at Marquette and Seventh. One point about Northstar Center 
that the planners chose not to emphasize was that the development of so 
much parking space in the middle of the core violated a central principle of 
the Plan. 

Gerald Moore noted that he thought there was a real possibility that within 
several years the entire core would be connected by privately developed 
interior arcades, second-level walkways, and tunnels. The cold Minneapolis 
climate made these highly desirable, particularly with Southdale existing in 
the same metropolitan area. He thought that most of the arcades and tunnels 
were already in existence, and that a fairly modest investment in new con¬ 
necting links (mainly second-level walkways) would make possible exploitation 
of the whole chain. He believed that quite a few downtown businessmen were 
aware of the value of such a development, and that its realization in the 
foreseeable future was a very real possibility. It seemed likely that the discussion 
of planning principles that had been going on in Minneapolis for six or seven 
years by this time had contributed significantly to the perception of this 
opportunity. 

76 These totals were compiled by the author from data on the individual 
projects supplied by the Downtown Council. Bach project had already been 
categorized by the Council according to its completion date. This factor 
undoubtedly led to some underestimate of the actual amount of construction 
work going on just prior to i960. On the other hand, where projects were 
listed as having been completed over several-year periods, their costs were 
arbitrarily divided equally among the years involved. This factor probably led 
to an 01/erestimate of the amount of 1956—1959 construction. It is impossible 
to say whether the two factors cancelled each other out, but they did tend in 
that direction. Finally, it should be noted that public street construction 
projects were omitted from these calculations. All other known projects were 
included. 
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rooms had been 3,810 in 1958. That figure had grown by 50 per 
cent at the end of 1963. The Plan's total recommended expansion 
to 1970 had already taken place—with one important exception, to 
be discussed below. Several of the new facilities were quite striking. 
The Sheraton Corporation of America had built a 385-room hotel 
in the Lower Loop. At the other end of downtown, a new 350- 
room hotel—the Capp-Towers—had been constructed. The city's 
second and fourth largest hotels, the Leamington and the Radis- 
son, had each added 200 rooms since i960. 77 The hotel portion of 
Norths tar Center had been constructed. And five new motels, with 
a total of 611 rooms, had opened on sites within a few minutes of 
the core. The exception to this bright picture was that no new 
headquarters hotel had come into being. It will be remembered 
that RERC had perceived a need for a new hotel having 600—1,000 
rooms and more elaborate facilities for meetings than any of the 
city's existing hotels had. It had believed that such a hotel could 
generate enough new convention business for the city that It 
could thrive without hurting the other hotels. Development of 
such a hotel in the near future appeared unlikely, because the 
consensus among informed observers was that the city currently 
had too many hotel and motel rooms. It was believed that demand 
would require several years at least to catch up with the existing 
supply. 78 

Whether the Plan had been a significant cause of the hotel and 
motel construction boom was impossible to say. Those who 
doubted that It had been noted the following points. First, 
roughly half the expansion that had taken place had already been 
announced when RERC was writing Its report. Second, the 
Minneapolis hotel and motel construction boom was part of a na¬ 
tional spurt of downtown hotel construction which had gotten 
under way in the late 1950*5 after three decades of inactivity. And 
third, the expansion had been excessive, disregarding the Plan's 

77 After the additions, they were the city’s second and third largest hotels. 

78 RERC had estimated a 1970 demand for 2,400-2,600 new hotel and motel 
rooms assuming construction of the new headquarter hotel. It had expected 
the market to be expanding at a rate of 60 rooms per year during the 1960’s. 
By the end of 1963, a total of 1,924 new rooms had been completed—in the 
absence of construction of the new headquarters hotel. No further projects 
were on the horizon. 
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rages in Minneapolis had shown that the most consistent and the 
highest returns on parking investments were consistently obtained 
in the heart of the core, as close to the major generators of core¬ 
bound traffic as possible. With very few exceptions, downtown 
businessmen found Devlin's philosophy congenial and his reason¬ 
ing persuasive. In this situation, the Plan's recommendations 
with regard to parking had been all but forgotten. Planning Di¬ 
rector Irvin noted that if he had it to do over again he would 
employ Devlin as the Planning Commission's consultant and work 
out the Plan's parking recommendations in cooperation with him. 

To the extent that the Plan had been successful, the reason 
appeared to be that the process of discussion surrounding it had 
influenced the thinking of downtown businessmen. Even the 
Nicollet Avenue transit street could be viewed as essentially a pri¬ 
vate investment, because the affected property owners had worked 
out the consensus which had made it possible, and they were to 
finance it by special assessment. Moreover, the City Council had 
insisted on a provision in the ordinance authorizing the transit 
street to the effect that if the innovation proved unworkable, 
Nicollet Avenue property owners would be assessed again for re¬ 
storing the street to its original condition. Similarly, the zoning 
provisions for downtown had been acceptable to the City Council 
primarily because the downtown business community had backed 
them. It was impossible to determine whether the numerous pri¬ 
vate investors who had contributed to the implementation of the 
Plan's concepts in the years since i960 had been influenced by the 
Plan. It was possible to argue that their own consultants and the 
consultants employed by the planners and the Downtown Council 
had articulated the same economic principles. In point of fact, the 
consultants were the same in many instances. On the other hand, 
the planners tended to believe that they had performed an impor¬ 
tant catalytic role in organizing the coherent discussion of down¬ 
town's economic future, and that they had probably influenced the 
thinking of the consultants—and, through them, of the business 
community—as much as the consultants had influenced theirs. The 
outsider had no way of judging. 

The planning function itself appeared somewhat less healthy 
than it had in i960. If federal aid funds were discounted, the 
planning budget had declined by about one-sixth (and stood at 
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about two-thirds the level that Aschman had recommended in 
1957). A budget cut in 1963 had forced the Planning Department 
to let nearly half of its junior staff go. A number of other positions 
were currently unfilled due to lack of suitable candidates for them, 
and some observers feared that the City Council might eliminate a 
couple of them at budget time. (It was always attractive to elimi¬ 
nate vacant positions.) There had been some resurgence of right 
wing extremism in Minneapolis during the previous year or so, as 
there had been elsewhere in the country. Some right-wingers had 
questioned the desirability of city planning in principle, and sev¬ 
eral had publicly associated the concept of zoning with “social¬ 
ism.” During the brief period of the author's visit to the city, the 
Minneapolis Tribune cited the downtown ward's alderman to the 
effect that he opposed zoning because: “Nobody should tell a man 
how to invest his money.” It cited the assistant city attorney 
charged with handling zoning matters for the city as having said: 
“Houston is the fastest-growing city In the country and the only 
one of its size without zoning.” 81 The City Council as a whole 
had not Indicated that it was moving toward extreme laissez-faire 
or antiplanning views, but it had shown its disfavor toward the 
planners in a number of ways. The most obvious way had been 
budget-cutting. Another had been to revise pay categories so that 
planners at various ranks received less pay than engineers at com¬ 
parable ranks. All informed observers agreed that the leading 
councilmen had come vigorously to resent the outside connections 
of the planning staff, and that planning activity was sustained 
mainly by the support of the Downtown Council. To a lesser 
extent, numerous neighborhood organizations of property owners 
spread throughout the city also provided important support. 

On the other hand. Downtown Council leaders still spoke in ex¬ 
tremely friendly terms of the planning function and of Irvin per¬ 
sonally. 82 They believed that he had had no choice but to fight 

81 Both quotes appeared on June 21, 1964, p. 10. The alderman in question 
was one of only two who had voted against the zoning ordinance on its final 
passage in May 1963. He was the same alderman who had insisted in 1961 that 
auditorium expansion be in a southerly direction. Parenthetically, the other 
alderman who had voted against the zoning ordinance was the City Council's 
designated representative on the Planning Commission. 

82 Rodney Engelen had resigned to take a position with Barton-Aschman 
Associates in the fall of i960. He had become persona non grata at City Hall 
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the battles that had made him enemies in City Hall, and they 

thought that the planning function could still produce results 
when it had the support of the groups its proposals were likely to 
affect. If federal aid programs were counted, the planning budget 
had risen substantially since 1958. The pace of planning activity, 
therefore, had certainly not slowed down. The planners believed 
that their ideas were gradually penetrating (though the source of 
the ideas was not always recognized) many corners of the city’s 
economic and political life, and that the new city zoning ordi- 
nance alone was worth more than the cost of their activity in the 
previous five or six years. Whether the planning function would 
have looked more vigorous had Planning Director Irvin chosen in 
1958 to strive primarily for City Hall approval, it was impossible 
to say. 


before leaving by working openly for charter reform in the referendum 
campaign of that year. On his departure, the City Council had abolished the 
position of Assistant Director for Advanced Planning. No comparably well- 
paid position had ever been created to take its place. 
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The Goals of 
Comprehensive Planning 


The Ideal of Comprehensive Planning 

Those who consider themselves comprehensive planners typi¬ 
cally claim that their most important functions are (1) to create 
a master plan to guide the deliberations of specialist planners, 
(2) to evaluate the proposals of specialist planners in the light of 
the master plan, and (3) to coordinate the planning of specialist 
agencies so as to ensure that their proposals reinforce each other to 
further the public interest. Each of these functions requires for 
ideal performance that the comprehensive planners (a) under¬ 
stand the overall public interest, at least in connection with the 
subject matter of their plans, and (b) that they possess causal 
knowledge which enables them to gauge the approximate net 
effect of proposed actions on the public interest. 

This chapter is concerned with some ways in which city plan¬ 
ners have approached the former of these two requirements, 
which—contrary to most students of planning—I consider the 
more interesting one. If comprehensive planners deal with a great 
many more areas of public policies than specialists, their factual 
and causal knowledge in each area is bound to appear shallow—at 
least by comparison with that of the specialists in it. 1 Hence their 
claims to comprehensiveness, if they are to be persuasive, must 
refer primarily to a special knowledge of the public interest 

Every government planner of integrity, no matter how special¬ 
ized, must be guided by some conception of the public interest. 

1 This theme will be taken up again in Chap. VIII. 

*99 
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about two-thirds the level that Aschman had recommended in 
1957). A budget cut in 1963 had forced the Planning Department 
to let nearly half of its junior staff go. A number of other positions 
were currently unfilled due to lack of suitable candidates for them, 
and some observers feared that the City Council might eliminate a 
couple of them at budget time. (It was always attractive to elimi¬ 
nate vacant positions.) There had been some resurgence of right 
wing extremism in Minneapolis during the previous year or so, as 
there had been elsewhere in the country. Some right-wingers had 
questioned the desirability of city planning in principle, and sev¬ 
eral had publicly associated the concept of zoning with “ social¬ 
ism.” During the brief period of the author’s visit to the city, the 
Minneapolis Tribune cited the downtown ward’s alderman to the 
effect that he opposed zoning because: “Nobody should tell a man 
how to invest his money.” It cited the assistant city attorney 
charged with handling zoning matters for the city as having said: 
“Houston is the fastest-growing city in the country and the only 
one of its size without zoning.” 81 The City Council as a whole 
had not indicated that it was moving toward extreme laissez-faire 
or antiplanning views, but it had shown its disfavor toward the 
planners in a number of ways. The most obvious way had been 
budget-cutting. Another had been to revise pay categories so that 
planners at various ranks received less pay than engineers at com¬ 
parable ranks. All informed observers agreed that the leading 
councilmen had come vigorously to resent the outside connections 
of the planning stafE, and that planning activity was sustained 
mainly by the support of the Downtown Council. To a lesser 
extent, numerous neighborhood organizations of property owners 
spread throughout the city also provided important support. 

On the other hand. Downtown Council leaders still spoke in ex¬ 
tremely friendly terms of the planning function and of Irvin per¬ 
sonally. 82 They believed that he had had no choice but to fight 

81 Both quotes appeared on June si, 1964, p. 10. The alderman m question 
was one of only two who had voted against the zoning ordinance on its final 
passage in May 1963. He was the same alderman who had insisted in 1961 that 
auditorium expansion be in a southerly direction. Parenthetically, the other 
oM^T-man who had voted against the zoning ordinance was the City Council s 
designated representative on the Planning Commission. 

82 Rodney Engelen had resigned to take a position with Barton-Aschman 
Associates in the fall of i960. He had become persona non grata at City Hall 
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And since plans are proposals of concerted action to achieve goals, 
each most express his conception as a goal or series of goals for his 
community. He will probably conceive these goals, of course, as 
constantly shifting rather than highly stable, as always intermedi¬ 
ate rather than final, and as more in the nature of criteria than of 
concrete destinations. Community goal conceptions are likely to 
have these characteristics because of the limitations on collective 
human foresight and imagination. Nonetheless it is impossible to 
plan without some sense of community goals, call them what you 
will. 2 Moreover, for the planning process in any community to be 

2 A few planners, mainly in the universities, have recently come to doubt 
this. They are taken with Herbert Simon’s model of “satisficing” administra¬ 
tive man, which I believe they fail to understand thoroughly. Several have 
suggested to me that this model shows up all talk about the need for planning 
goals as irrelevant. The satisficing model is set forth in Herbert Simon and 
James G. March, Organizations (New York: John Wiley and Sons, 1958}, esp. 
pp. 140-141, 163, 175; Herbert Simon, Models of Man (New York: John 
Wiley and Sons, 1957), Chaps. 10, 14, 16; and Herbert Simon, “Theories of 
Decision-Making in Economics and Behavioral Science/* American Economic 
Review, LX 1 X, No. 2 (June 1959), p. 253-283. 

According to Simon, most theorists until recently accepted the model of 
“maximizing” (economic) man. Maximizing man was assumed to have all the 
alternatives that he needed before him and to be able to rank them all with 
reference to the desirability of their consequences. His ranking ability rested 
on his possession of a “utility function/* which amounted to Ms values or 
goals. For purposes of simplicity, I am leaving out here the issue of Ms ability 
to forecast consequences. Let us deal in this discussion only with the evaluation 
of foreseeable consequences. 

Satisficing (administrative) man, on the other hand, is moved by stimuli 
(“eg./* writes Simon, “a customer order or a fire gong’*) to search for alter¬ 
natives. When he finds one that is “good enough/* he intelligently avoids 
spending time, energy, and resources on further search. 

Simon himself tends to be indifferent to high-level goal determining 
processes, so it is understandable that some planners should have concluded 
that satisficing man does not need goals. According to their interpretation, 
the determinants of satisficing man's choices are largely, perhaps mainly, 
subconscious. He knows that in any case most of the consequences of any 
choice are incomparable on any single operational scale of value. Consequently, 
being a practical man rather than a utopian intellectual, he reconciles Mmself 
to the fact that Ms choices are bound to be essentially intuitive. From the 
standpoint of an outsider, the evidence that an alternative is satisfactory is 
bound to be no more than that it has been chosen. 

The above is a misinterpretation of Simon. In Ms sustained discussions of 
satisficing Simon always makes dear that one can only speak of a6 alternative’s 
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democratic—and I assume in these pages that it should be—the 
goals must win approval from a democratic political process; they 
must not be goals simply prescribed for the community by 
planners. 

In this chapter we shall examine a few of the difficulties that 
face planners as they strive to determine community goals demo¬ 
cratically. In the next two chapters we shall deal with the difficul¬ 
ties they face as they try to concert action. 

Implications of the Ideal 

The comprehensive planner must assume that his community’s 
various collective goals can somehow be measured at least roughly 
as to importance and welded into a single hierarchy of community 


being satisfactory if it meets standards set prior to its selection. Standards, 
however, are neither more nor less than goals. If they are not ultimate goals, 
they must ultimately be evaluated on the basis of their relation to ultimate 
goals. The very notion of formulating precise standards of adequacy at the 
beginning of a search for alternatives is, it strikes me, a more literal applica¬ 
tion of means-ends language than is normally feasible at the higher levels of 
politics and administration. The processes of balancing ideals, estimates of 
feasibility, and probable costs of further search are generally far more subtle 
than this language suggests. The phrase that Chester Barnard frequently used, 
“successive approximations,” seems more appropriate here. This does not 
mean, however, that general discussions of goals and priorities can be dis¬ 
pensed with in any meaningful planning exercise. 

More generally, it may be noted that the satisficing model, even correctly 
understood, hardly represents a major advance in our understanding of human 
psychology. The maximizing model has long been recognized as an ideal type, 
a useful measuring rod against which to compare optimal aspirations with 
achievements, rather than as a descriptive model of human choice. It has 
been most useful in economics, where it has been feasible to hypothesize a 
single substantive goal for actors other than ultimate consumers. Use of the 
satisficing model, on the other hand, requires that we have substantive knowl¬ 
edge of such variables as the values of actors, the costs of search, and the 
obstacles to implementation of particular proposals. Unless observers have 
such knowledge, the satisficing model approaches the conception of it held 
by the planners mentioned above. It tells us nothing about why any particular 
actor considered any particular standard “good enough.” 

One other point worth stressing is that Simon's actors typically assess values, 
and consequently the significance of obstacles and costs, in purely subjective 
fashion. Consequently, Simon's theories are essentially theories of irresponsible 
choice. This may not seem terribly significant when decision-makers are 
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objectives. In addition, he must argue that technicians like himself 
can prescribe courses of action to achieve these objectives without 
great distortion or harmful side-effects of a magnitude sufficient to 
outweigh the gains achieved through planning. We may conceive 
a continuum of faith in the feasibility and desirability of compre¬ 
hensive planning. The “ideal type’" defender of comprehensive 
planning would contend that a serious effort should be made to 
plan in detail the future evolution of all important economic and 

choosing for themselves alone—as in the market—or for hierarchical organi¬ 
zations that have no pretensions of democracy or of responsibility to non¬ 
members. Such theories make both criticism and justification of choices on the 
basis of value considerations impossible, however, and this does matter in a 
democratic polity. 

In Organizations Simon and March discuss the satisficing model in their 
chapter entitled "‘Cognitive Limits on Rationality." By contrast, my concern is 
with social and political obstacles to rationality. My purpose in these pages 
is political, not psychological, analysis. The approach taken here is that of the 
politician or citizen confronted with conflicting expert arguments, and anxious 
to decide wisely. Either may decide whimsically in the end, but it seems both 
nihilistic and paralyzing to assume in the beginning that no more is possible. 
It is also untrue, except in a number of rather obvious senses. The goodness of 
ultimate goals may not be demonstrable, but they are generally not the 
controversial ones. All the others can be analyzed and compared in terms of 
the consequences, unintended as well as intended, likely to flow from pursuing 
them. Simon specifically admits this, but he relegates scholarly consideration 
of such analyses and comparisons to the Siberia of "philosophy." His followers, 
whether "practical men" or self-conscious "scientists," are thus led to ignore 
these matters. I consider this unfortunate. (This viewpoint is elaborated in my 
introduction to a forthcoming reader that I have edited, entitled The Politics 
of American Public Administration [New York: Dodd, Mead & Co., 1966].) 

Moreover, most planners themselves consider it essential for them to be 
able to demonstrate the nonarbitrary nature of their recommendations. I 
believe that Paul Davidoff and Thomas Reiner, in their recent article, "A 
Choice Theory of Planning," have articulated a major preoccupation of the 
profession in writing: "We are concerned with the problem, so trenchantly 
posed by Haar, that a major task confronting the planner is to see that he 
acts in a nonarbitrary manner, administratively as well as conceptually. We 
develop in these pages a theory of nonarbitrary planning." (Journal of the 
American Institute of Planners, XXVIII, No. 2 [May 1962], 103-115. The 
quotation is at p. 103. The piece by Charles Haar referred to is: "The Master 
Plan: An Inquiry in Dialogue Form," Journal of the American Institute of 
Planners, XXV, No. 3 [August 1959], 133-142.) It is clearly impossible to plan 
nonarbitrarily without knowledge of the proper goals for the planning en- 
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s °cial patterns. Others would limit their support to the planning- 
in-general-outline of change in particular strategic variables. 

Those who contend that comprehensive planning should play a 
large role in the future evolution of societies must argue that the 
common interests of society's members are their most important 
interests and constitute a large proportion of all their interests. 
They must assert that conflicts of interest in society are illusory, 
that they are about minor matters, or that they can be foreseen 
and resolved in advance by just arbiters (planners) who under- 
stand the total interests of all parties. Those who claim that com¬ 
prehensive planning should play a large part in the future evolu- 
tion of any particular economic or societal feature have to assume 
similar propositions with regard to conflicts of interest likely to 
arise in connection with it. 

To the extent, then, that comprehensive planning is possible, 
the correct law for a society is something to be discovered, rather 
than willed, by public officials. The role of the politician who 
ignores consistency or obstructs grand schemes to placate interest 
groups is hard to defend. So is the concept of majority will, and 
the idea that party conflict is desirable. It is in this sense that the 
claims of planners often seem to be in conflict with those of politi¬ 
cians. Both claim a unique ability to judge the overall public 
interest. The politician's claim rests on his popular election, his 
knowledge of the community, his sensitivity to human needs, and 
his personal wisdom. The planner’s claim is one of professionalism 
and research. If it seems somewhat devoid of human warmth, it 
also sounds more authoritative, more precise, more modem. As 
will be seen shortly, I have no wish to imply that city planners 
and politicians must (or, indeed, invariably do) defend their work 
on the basis of conflicting assumptions. It may well be that the 
capacities of planners and politicians are, for many purposes, 
suited to complement each other. Here we are not discussing 
everything that men called planners do, but rather some implica¬ 
tions of the concept “comprehensiveness" in planning. 

Few sophisticated American defenders of planning, certainly, 
believe that any group of planners can achieve a total comprehen¬ 
siveness of perspective on any issue. Many do believe, however, 
that professional planners can come closer to achieving it on 
numerous vital issues than other participants in the urban deci- 
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sion process. The primary purpose of this chapter is to explore the 
theoretical foundations of this belief. It should be noted, however, 
that the explicit claims of practicing planners often seem to sug¬ 
gest that a fair approximation of genuine comprehensiveness is 
currently attainable. The case studies in this volume provide a 
number of illustrations. 

Case Study Illustrations 

In his introduction to the St. Paul Land Use Plan, for example 
Herbert Weiland, the St. Paul planning director, described his 
conception of the planning function in these words: 

The total city planning process, of which land-use planning is but one 
part, involve a continuing pregram of deriving, organizing, and pre¬ 
senting a comprehensive plan for the development and renewal of 
[the city] . . . The plans must be economically feasible, and must 
promote the common good, and at the same time [must] preserve the 
rights and interests of the individual. 

Long discussions with every planner involved in the preparation 
of the St. Paul plan persuaded me that these words were meant 
literally. City planning was comprehensive and for the common 
good, not for any lesser objectives. 

Several members of the St. Paul planning staff were highly criti¬ 
cal of C. David Locks, Weiland's predecessor, for having offered 
advice freely to operating agencies without first developing a 
comprehensive plan. Leeks himself, however, had also conceived 
his responsibilities broadly, though he had not considered the time 
ripe for explicitly comprehensive planning during most of his 
tenure. He had written in the Planning Board's 1957 publication, 
The Proposed Freeways for St. Paul, for example, that while 
others had considered the cost of freeways and their effect on 
traffic, the Planning Board had “special responsibilities posed by 
virtue of its function and status as an advisory representative citi¬ 
zen's group concerned with the development of all facets of the 
community's life." 3 

In considering the development of Ancker Hospital, politicians 
turned finally to city planners to interpret the overall public in- 

* The Proposed Freeways for St. Paul, Community Plan Report 4, June 

m 7 . p* 30* 
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terest. First the city planners in the St. Paul Housing and Redevel¬ 
opment Authority, and eventually those in the City Planning 
Bureau as well, accepted the challenge with confidence. When 
interviewed, both groups of planners stated without hesitation 
that they were better equipped to interpret the public interest 
than the consultant hospital architect, whose primary concern was 
how best to build a hospital. They believed that because their per¬ 
spective was broader, their recommendation was highly likely to 
be wiser, or more rational. 4 

In formulating the Central Minneapolis Plan , Rodney 
Engelen, with the full support of Planning Director Irvin, cast his 
arguments in the broadest possible terms. The operational goal of 
the Plan was clearly a limited one: economic growth. Engel en, 

however, felt that he had to justify the goal itself. He stressed the 
functions of downtown as bearer of culture, disseminator of news 
and ideas, haven for unique activities, supplier of taxes to support 
all public services, and so on. When interviewed, he emphasized 
that his concern was to enrich the lives of all citizens, not to line 
the pockets of downtown businessmen. It was merely fortuitous, he 
believed, that in this case the interests of property owners and 
those of society coincided. He realized that on many subjects this 
coincidence did not exist, or was not perceived, and that in such 
cases the political implementation of the public interest might be 
impossible. 

Engelen admitted freely that no plan or evaluation could be en¬ 
tirely comprehensive, as did all the planners interviewed for this 
study when pressed. His (and their) disclaimer was perfunctory, 
however, as if only a minor detail were at stake. Engelen wrote, for 

4 Planners tend to use the words “rational” and “wise” interchangeably in 
evaluating public choices. This is in accord with the usage of natural law 
philosophers, but not with that of contemporary economic and social theo¬ 
rists. For the latter, the term “rational” refers to the efficiency of means where 
ends are known. “Wisdom” refers to deep understanding and the ability to 
make what are considered “good” judgments on complex human issues, when 
goals and efficient means are not generally known. 

Consequently, the planners use of the word “rational” in the dassic sense 
to defend their distinctly modern “expert” recommendations makes for some 
confusion of thought. This confusion has a political function, however. It 
conveys the impression that expert logic or technique can produce "good” 
decisions on complex human issues. 
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example, that the Central Minneapolis Plan could not truly be 
termed comprehensive because “there are and will always be 
elements—new aspects—yet to be studied and yet to be decided 
upon.” He thus rejected a conception of comprehensiveness that I 
have suggested is useless: Le., that the comprehensive plan should 
deal with everything. In short, he admitted that the object of any 
decision is necessarily limited, at very least in time, but he pre¬ 
served the implication that the planner's approach—i.e., his goal 
orientation—to the object may be comprehensive. 

The Search for Planning Goals 

All Twin Cities planners agreed that community goals could in 
the final analysis be discovered only through public discussion. 
Planners might propose alternative articulations, but goal state¬ 
ments could have no claim to represent community thought unless 
the community or its legitimate representatives ratified them after 
serious discussion and deliberation. In theory the primary prob¬ 
lem was to guide the discussion and to decide when it had gone on 
long enough. The primary problem in practice, it developed, was 
to get a discussion going. 

St. Paul's planners hoped, for example, that vigorous discussion 
would follow publication of their Land Use Plan. No one showed 
any interest in discussing it, however. The reason seemed to be 
that the Plan's stated goals were too general. No one knew how the 
application of these goals would affect him in practice. Those who 
were not completely uninterested in the Plan had learned long 
ago to be suspicious of high-sounding generalities. The planners 
had not succeeded in showing opinion leaders the relationship be¬ 
tween the Plan's stated general goals and its great mass of “stand¬ 
ards,” or more specific goals. As a result, nonplanners decided with 
uncoordinated unanimity to ignore the Plan until someone 
proposed specific applications of it Only at this point, they felt, 
would there by anything comprehensible—whether or not 
comprehensive—to argue about 

Minneapolis planners argued that the St Paul planners' prem¬ 
ises were wrong, and would have been wrong even if discussion of 
their plan had developed. For a discussion truly to influence the 
planning process, they said, it had to begin before detailed plan- 
ning got under way. In their view, no one could effectively 
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interpolate changes into a plan after it was complete without 
upsetting its internal harmony. If one of the goals of a plan were 
changed, then in theory every specific recommendation should be 
altered to some extent. No one had the time or intellectual energy 
to do this when a plan had already taken definite shape, however. 
The crucial phase in the evolution of any plan, then, was the devel¬ 
opment of its first draft. Goals should be determined before this 
phase moved far along. 

Minneapolis planners themselves tried to obtain approval for 
planning goals before developing their central area plan. They de¬ 
cided at the start that they needed a goal statement which would 
be both “operational” and acceptable to all “reasonable” citizens 
of the city. By “operational,” they meant that progress toward the 
goal could be objectively measured, and that the broad costs, both 
tangible and spiritual, of striving toward it could be foreseen. 
Comprehensive goals, they judged, could not be operational. 
Therefore, reasonable men could not pass on them intelligently. It 
followed that goals could win intelligent public approval only if 
they were partial. The question was: how partial? Perhaps it was 
possible to articulate, and plan to achieve, highly general goals 
even if not truly comprehensive ones. 

They endeavored to bring about a public discussion of essential 
goal options before preparing the detailed plan. Fortunately, plan¬ 
ners and planning consultants throughout the nation had applied 
themselves to downtown problems in recent years, and had devel¬ 
oped a more or less integrated theory explaining characteristic 
downtown problems. Consequently, Minneapolis planners were 
able to present their preferred goals with tightly reasoned argu¬ 
ments behind them. The parts were related and mutually rein¬ 
forcing. The man of affairs with a limited amount of time could 
quickly grasp the objectives and the main lines of reasoning on 
which the recommendations were based. The most general opera¬ 
tional goal that the planners proposed was “the economic growth 
of downtown.” They recognized that this goal was itself deceptive, 
however, in that although it sounded noncontroversial the steps 
necessary to its accomplishment could not keep from being contro¬ 
versial. In their publications on downtown planning goals, there¬ 
fore, they chose to emphasize what they termed “design goals.” 
These were in fact types of projects—rather than project proposals 
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for specific streets and blocks In Minneapolis— that had been tried 
in other cities. The planners tried to explain the relationship be¬ 
tween these types of proposals and the economic problems facing 
urban downtowns in the current period. It was possible to discuss 
the types of dislocation that might be expected, and so on, without 
bringing in specific project proposals. The discussion was really a 
model of comprehensible argument in favor of middle-range (i.e., 
operational but still general) planning goals. I strongly doubt that 
existing theory was sufficiently developed to support comparable 
justifications of goal recommendations in any other area of city 
planning activity. 5 

Even in this area, however, the specific financial costs and unin¬ 
tended side-effects that would arise on application in Minneapolis 
were difficult to foresee. Any intelligent discussion of planning 
goals had to take these (or their unpredictability) Into account. 
For the discussion to be fully useful, the planners judged, its par¬ 
ticipants had to be willing to inform themselves about planning 
detail at some significant expenditure of time and effort. The 
discussion had to continue throughout the planning process, 
which itself would have peaks of activity but no final termination. 
Since the overall goal was partial, the discussants had to be urged 
to consider the full complexity of its side-effects. This they could 
not do if they confined themselves to examination of the central 
economic reasoning behind the “design goals.” 

The first problem was how to find discussants. The comprehen¬ 
sive planner's search is more complicated than that of any special¬ 
ist. He cannot be satisfied to consult a narrow constituency. 
Presumably he should understand every important goal of each of 
society's members. If he must deal with groups rather than indi¬ 
viduals he should not limit himself to constellations of interest 
that maintain permanent formal organizations. But the planners 
knew of no way to approach the city's “potential” groups. These 

5 A major reason for this was probably that in no urban section but down¬ 
town did simple economic goals appear entirely plausible. Outside the United 
States, planners rarely considered them so even for downtown. See, for ex¬ 
ample, the British Town and Country Planning Association's analysis of cen¬ 
tral London problems: The Paper Economy (London: Town and Country 
Planning Association, 1962). 
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would not become actual groups unless some immediate threats 
activated their potential members; some potential groupings of 
interests that the observer might identify would not become actual 
even then. Even those in the first category, however, had no lead¬ 
ers to speak for them. The abstract discussion of goals could 
seldom seem sufficiently immediate to spur them to organize and 
choose representatives. It seemed that in no other public endeavor 
than general goal determination was the disproportion greater 
between the number of groups that might reasonably become 
involved and the number that would. 

The planners soon found that they could carry on a continuing 
discussion only with men whose jobs required them to spend time 
on the study and discussion of civic affairs. Only a few organiza¬ 
tions in the city had such men on their payrolls. All of these fit 
into a few categories. Most were large downtown business firms or 
organizations of businessmen. A few good government groups 
(supported mainly by the contributions of businesses or business¬ 
men) had representatives who took an interest in city planning, 
but for the most part they were in the same position as planners: 
they could talk abstractly about the public interest but they could 
not claim any special qualifications to represent particular inter¬ 
ests. The other permanent organizations in the city did not bother 
to have representatives spending the bulk of their time observing 
civic affairs. Each had a few continuing interests (racial issues, 
taxes, city hiring policy, etc.) and became politically active only 
when immediate threats to these arose. 

Making the best of this situation, the planners tried to carry on 
a discussion of goals with the professional “civic affairs” repre- 
sensatives of downtown business. These professional discussants, 
however, lacked the power to commit their firms to anything; 
consequently, as the discussion became more specific they became 
more and more noncommittal. The businessmen who had the 
power to commit their firms to specific courses of action had 
neither the time nor interest to engage in almost endless discussion 
with the city planners. In a short while, even the professional 
discussants found that they had no time to study each tentative 
planning formulation with care. Thus, a major difficulty was 
revealed. Even had the planners been able to handle all the com- 
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plexity of life, they would not have found laymen willing or able 
to evaluate their work. 6 

If it can be so difficult to spur well-informed discussion even of 
such limited goals as those of the Central Minneapolis Plan, the 
question necessarily arises: what should be considered an adequate 
discussion of planning goals? Was the discussion in this case ade¬ 
quate although its only participants were businessmen whose 
interest in the discussion was mild and who were concerned only 
with direct economic costs and consequences? One might say that it 
was, because other groups could have entered the discussion to raise 
additional points had they wished. I did not find any elected offi¬ 
cials in Minneapolis, however, who accepted this reasoning. Most 
were rather inarticulate about their objections, but a few were 
able to state their views quite precisely. 

Downtown businesses are, according to these objectors, “organ¬ 
izations in being/’ Their owners are accustomed to watching 
the civic scene and searching for issues likely to affect their inter¬ 
ests. They enter the discussion of any proposal at a very early 
stage and understand its potential impact on their interests rela¬ 
tively early. Other members of the public, however, tend to be¬ 
came aware that something is afoot and then to conceptualize their 
interests more slowly. After the perception begins to dawn, most 
take quite some time to organize. The range in the amount of time, 
and in the degree of immediacy of a threat or opportunity, that it 
takes to move different types of people with potential interest in a 

6 From their viewpoint as political administrators, on the other hand, Min¬ 
neapolis planners and their consultants won a major, and far from inevitable, 
victory in persuading the professional discussants that the general lines of 
economic reasoning in the Central Minneapolis Plan were valid, and that a 
plan based on them would quite probably benefit downtown business. After 
all, even the contribution of a plan to economic growth—let alone to the 
public interest—was impossible to predict and difficult to identify after the 
fact. Trend changes after specific actions were taken were possible to measure, 
but no one could prove that the actions studied had caused the result. Only 
comparative analysis of many cities could begin to test the efficacy of particular 
methods, and reliable comparative data were rare. 

Still, the arguments of city planners in their role as economic planners had 
a hard-headed quality seldom present in their other work. They wrote as 
though from having defined their goal clearly they could identify the major 
bars to progress toward it without much trouble. Knowing the enemy, 
they could conceive tightly reasoned, even if untested, lines of attack. 
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proposal to the threshold of organizational expression is enormous. 
Government never moves slowly enough or poses issues clearly 
enough to give everyone his say. It is fair to assume, however, that 
only when government moves at a snail's pace and deals with issues 
of rather direct and Immediate impact can a significant proportion 
of the great multitude of interests express themselves. Therefore, 
comprehensive democratic planning is virtually Impossible. No 
legislature or committee of interest group leaders can rationally 
evaluate a statement of comprehensive goals. Its members cannot, 
in the absence of specific project proposals and citizen reactions to 
them, predict how the countless measures needed to accomplish the 
goals will affect the overall quality of community life or the inter¬ 
ests of their own constituents and organizations. Consequently, 
they are likely to prefer operating on levels where comprehension 
and prediction are most feasible, even if this means fragmenting 
policy choices rather than Integrating them. In practice, this means 
that they will rarely commit themselves to let general and long- 
range goal statements guide their consideration of lower-level 
alternatives. 

There are no doubt many local politicians in America who 
would not find the preceding argument a compelling one. In local¬ 
ities lacking a coherent “power elite" firmly committed to a plan, 
however, it has a high degree of plausibility as a prescription for 
political survival. Its specific dictates are bound to be, at a mini¬ 
mum, a “project" rather than a “general planning" orientation 
and a disinclination to deal with controversial issues. 

Systematic Criticisms of the 
Comprehensive Planning Ideal 

The crucial assumptions of those who claim that comprehensive 
democratic planning is possible and desirable have of course been 
challenged more systematically than this. Martin Meyerson argued 
in a 1954 article that the major attacks could be divided Into two 
types. 7 The first is that planning limits the range of individual 
choice by imposing centrally made decisions. The second is that 
planning requires “vastly more knowledge . . . about a huge 

7 “Research and City Planning/' Journal of the American Institute of Plan- 
nerSj XX, No. 4 (Autumn 1954), 201-205. 
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plexity of life, they would not have found laymen willing or able 
to evaluate their work. 8 

If it can be so difficult to spur well-informed discussion even of 
such limited goals as those of the Central Minneapolis Plan , the 
question necessarily arises: what should be considered an adequate 
discussion of planning goals? Was the discussion in this case ade¬ 
quate although its only participants were businessmen whose 
interest in the discussion was mild and who were concerned only 
with direct economic costs and consequences? One might say that it 
was, because other groups could have entered the discussion to raise 
additional points had they wished. I did not find any elected offi¬ 
cials in Minneapolis, however, who accepted this reasoning. Most 
were rather inarticulate about their objections, but a few were 
able to state their views quite precisely. 

Downtown businesses are, according to these objectors, "organ¬ 
izations in being." Their owners are accustomed to watching 
the civic scene and searching for issues likely to affect their inter¬ 
ests. They enter the discussion of any proposal at a very early 
stage and understand its potential impact on their interests rela¬ 
tively early. Other members of the public, however, tend to be¬ 
came aware that something is afoot and then to conceptualize their 
interests more slowly. After the perception begins to dawn, most 
take quite some time to organize. The range in the amount of time, 
and in the degree of immediacy of a threat or opportunity, that it 
takes to move different types of people with potential interest in a 


6 From their viewpoint as political administrators, on the other hand, Min¬ 
neapolis planners and their consultants won a major, and far from inevitable, 
victory in persuading the professional discussants that the general lines of 
economic reasoning in the Central Minneapolis Plan were valid, and that a 
plan based on them would quite probably benefit downtown business. After 
all, even the contribution of a plan to economic growth—let alone to the 
public interest—was impossible to predict and difficult to identify after the 
fact. Trend changes after specific actions were taken were possible to measure, 
but no one could prove that the actions studied had caused the result. Only 
comparative analysis of many cities could begin to test the efficacy of particular 
methods, and reliable comparative data were rare. 

StiU die arguments of city planners in their role as economic planners had 
a hard-headed quality seldom present in their other work. They wrote as 
ffiough from having defined their goal clearly they could identify the major 
bars to progress toward it without much trouble. Knowing the enemy, 
they could conceive tightly reasoned, even if untested, lines of attack. 
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proposal to the threshold of organizational expression is enormous. 
Government never moves slowly enough or poses issues dearly 

enough to give everyone his say. It is fair to assume, however, that 
only when government moves at a snail's pace and deals with issues 
of rather direct and immediate impact can a significant proportion 
of the great multitude of interests express themselves. Therefore, 
comprehensive democratic planning is virtually impossible. No 
legislature or committee of interest group leaders can rationally 
evaluate a statement of comprehensive goals. Its members cannot, 
in the absence of specific project proposals and citizen reactions to 
them, predict how the countless measures needed to accomplish the 
goals will affect the overall quality of community life or the inter¬ 
ests of their own constituents and organizations. Consequently, 
they are likely to prefer operating on levels where comprehension 
and prediction are most feasible, even if this means fragmenting 
policy choices rather than integrating them. In practice, this means 
that they will rarely commit themselves to let general and long- 
range goal statements guide their consideration of lower-level 
alternatives. 

There are no doubt many local politicians in America who 
would not find the preceding argument a compelling one. In local¬ 
ities lacking a coherent “power elite” firmly committed to a plan, 
however, it has a high degree of plausibility as a prescription for 
political survival. Its specific dictates are bound to be, at a mini¬ 
mum, a “project” rather than a “general planning” orientation 
and a disinclination to deal with controversial issues. 

Systematic Criticisms of the 
Comprehensive Planning Ideal 

The crucial assumptions of those who claim that comprehensive 
democratic planning is possible and desirable have of course been 
challenged more systematically than this. Martin Meyerson argued 
in a 1954 article that the major attacks could be divided into two 
types. 7 The first is that planning limits the range of individual 
choice by imposing centrally made decisions. The second is that 
planning requires “vastly more knowledge . . . about a huge 

7 “Research and City Planning,” Journal of the American Institute of Plan¬ 
ners , XX, No. 4 (Autumn 1954), 201-205. 
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variety of factors” than can be obtained or grasped by any individ¬ 
ual or closely integrated group. Meyerson asserted that the few who 
had tried to answer these criticisms had been more successful in 
answering the first than the second. They had answered the first by 
saying that freedom is opportunity, not just the absence of re¬ 
straint; and that planning agencies are created because people 
sense a failure of the market and of politics to satisfy their desires. 
As for the second question: unfortunately, wrote Meyerson, “we 
all know” that the assertion that planning can provide a rational 
basis for substantive policy decisions is just a goal today. The 
danger, he went on, is that planners will become content for it to 
remain a goal. He left the problem with a call for research. 

It is questionable, however, whether planners have answered 
even the first objection successfully. Though it is certainly true 
that freedom consists of opportunity as well as the absence of re¬ 
straint, there is little agreement as to whether planning to date has 
anywhere in the world produced more opportunity in toto tha n 
restraint Only “commonsense” estimates are possible, as any more 
precise balance sheet would have to be based on determinations of 
the significance of particular opportunities and restraints. Neither 
the philosophic (assuming values to be objective) nor the scien¬ 
tific (assuming them to be subjective) foundations for such 
determinations exist Second, the fact that people sense a failure of 
the market and the political process to meet their needs hardly 
forces one to conclude that they are better satisfied with the plan¬ 
ning process. A reading of American city planning publications, 
not to mention conversations with numerous practicing planners, 
reveals a preoccupation among city planners with the failure of 
then work to win popular approval. Moreover, the winning of 
popular approval would itself prove very little. Planners them¬ 
selves do not hesitate to bemoan the unwisdom of many popular 
governmental programs. They emphasize that the public must be 
educated by its leaders to favor comprehensive planning They 
admit that the unguided public is likely to prefer an alderman 

who does petty favors for constituents to one who studies the city’s 
overall needs. 7 

Those who have made this first objection to comprehensive 
planning have generally emphasized that ambitious plans can only 
be realized through the generous exercise of public power. They 
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have contended that every grant of power to government increases 
the chance of its abuse, increases the pervading influence of 
bureaucracy and red tape in the lives of citizens, decreases the self- 
reliance of citizens, and, as the habit of delegating tasks to govern¬ 
ment becomes prevalent, undermines their healthy suspicion of 
those who wield power. They have said that those charged with 
taking a comprehensive view of political problems are necessarily 
charged with safeguarding the complex requisites of the social and 
political system entrusted to their care. In the case of American 
society, this means a system in which the rights of individuals to 
wide spheres of personal freedom are recognized. 

If the planner is truly to think comprehensively, in this view, he 
must consider not only the goals of society, but also the framework 
within which these goals can be pursued. If all proposals to en¬ 
large governmental power threaten the framework of individual 
liberty to some degree, the planner must share society's initial bias 
against them. Those who oppose planning have generally asserted 
that planners have a professional bias in favor of bigger and bigger 
government, less and less subject to pressures from interest groups. 
Planners, they say, are in the business of creating new proposals 
which call for governmental activity. The planner’s own interest is 
in the success of his plans: that is, in additional governmental ac¬ 
tivity ad infinitum. Most grants of power to government are long¬ 
term ones, because the electoral process is ponderous and inflexi¬ 
ble. To reverse a major decision once ratified is extremely difficult, 
though it happens occasionally, as with Prohibition. The general 
pattern is for public interest to focus on an issue for a short while, 
and then move on. The planner’s bias in favor of ever-larger gov¬ 
ernment should therefore disqualify him from evaluating either 
his own proposals or those of others. Demands for public action in 
modern society are so numerous that only by subjecting each to 
the most searching criticism, based on an initial negative bias, can 
the trend toward concentration of power (which admittedly can¬ 
not be stopped) be slowed to a moderate rate. When government 
must act to deal with some pressing issue, every effort should be 
made to define the problem narrowly and to deal with it spe¬ 
cifically. The approach should be one of dealing with bottlenecks, 
not planning the whole production line. In other words, it should 
be piecemeal, not comprehensive. 
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If these are some of the views intelligent people still can hold 
regarding the issne that Meyerson says planning defenders have 
dealt with rather successfully, we may expect to have considerable 
difficulty in dealing with the one he says planners have been un¬ 
able to handle. In part the problem is, as Meyerson says, the in¬ 
ability of planners to know about the interrelations of a huge 
variety of factors. But every profession deals with matters of 
incredible complexity. No profession can bring order to the mass 
of facts until it knows what it hopes to accomplish. From its goals, 
the members of a profession can derive criteria for judging the 
importance of facts. Using these criteria, they can develop theories 
about which consequences of specific types of proposals are the 
most important to control. The next step is to develop techniques 
for controlling these consequences. All specialists have lists of 
techniques for dealing with the characteristic problems they 
encounter. Planners too have some when they act as specialists. 
The floor-area ratio, for example, is a characteristic device used to 
resolve an aesthetic problem: the fact that rigid height and bulk 
building regulations yield unvaried architectural patterns. 

This need for criteria, however, returns comprehensive planners 
to their basic problem. To develop theories about what they 
should know when creating comprehensive plans or evaluating 
specialist plans comprehensively, they need to know society’s 
goals. Unless society has goals that can be discovered and applied, 
the task of theory building cannot begin. The difficulty of dealing 
with factual complexity will always seem insuperable, though the 
truly insuperable difficulty may be that of defining the aims of the 
theory-building endeavor. The market and political bargaining 
processes depend on the assumptions that only individuals have 
goals, 8 that these normally conflict, and that the mysteries of bar¬ 
gaining yield the best results possible for men. The planner 
cannot rely on a hypothetical invisible hand; he must validate his 
claim to arbitrate, whereas the bargainer must only validate his 
claim to negotiate. Planners cannot claim to arbitrate on the basis 
of their own views of the public interest. If there are important 
conflicts of interest in a society that cannot be resolved to the 
advantage of all parties, then planners require the guidance of a 

EReaders will note that I say the political bargaining process depends on 
this assumption, not the political discussion process. 



appealed to one element of the American intellect. It is assumed 
by most conservative defenders of laissez-faire no less than by 
progressive attackers of “politics.” Marver Bernstein reminds ns, 
for example, that almost all American movements for regulatory 
legislation have had to adjust their arguments to this conception. 
In order to have any chance of success, they have had to protest 
their general disapproval of public action, even while saying that 
in this particular case It was needed to stop flagrant abuses by a 
few unscrupulous individuals. The ostensible purpose, always, has 
had to be restoration of the natural harmony of interests. 9 We 
may conceive a progression of steps In “natural harmony” think¬ 
ing from support of laissez-faire, to regulation of specific abuses, to 
comprehensive planning. Laissez-faire theorists, of course assume 
that the Interests of mankind are best served with no conscious 
coordination of effort. Theorists of regulation assume that just as 
healthy human organisms often require treatment for specific ills, 
so with healthy economic and social systems. The next step Is to 
say that social and economic systems are not very good self¬ 
regulators, but rather require constant, carefully planned direc¬ 
tion and care if they are to perform adequately. In this view. 


suitable to an age which accepts positive government, nature 
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corollary of this position is that the few goals shared by all the 
members of society are not the goals most important to individu¬ 
als. Thus, the primary function of government should be to 
provide an ordered framework in which civilization can prosper. 
The framework may be indispensable, because freedom is mean¬ 
ingful only within civilized society, but from the individual’s 
viewpoint it is still only a precondition, not a preeminent goal in 
itself. Except during moments of supreme crisis for a society, 
in this view, the normal thing is for its members to diff er, for each 
to want to seek happiness in his own way with a minimum of 
organized societal interference. This argument leads naturally into 
the argument against planning outlined above on pages 312—313. 

Second, there are those who say that even if human interests 
harmonize and “big government" must be tolerated in modem 
life, the goal of comprehensiveness in decision-making should be 
viewed with the utmost suspicion. These critics do not, any more 
than those whose views are outlined above, recommend the ban¬ 
ishment of intelligence from the handling of human affair s They 
say only that the ways of the world are often contrary to logic. 
Logically, the wisest decisions should be those made at the highest 
level, where the widest range of arguments can be considered. But 
in fact, because the human mind can grasp only a limited number 
of considerations at any time, decision-makers at the highest level 
can act only by drastically over-simpl ifying their choice problems. 
According to this view, any comprehensive scheme is a Procrustes 
bed. The decision-maker does better to recognize the unforeseen 
and the unique in every situation without rigid preconceptions. 
He can, when “other things are equal,” endeavor to harmonize 
each day’s decisions with those taken previously, but he should 
recognize that other things often are not equal. What is lost in 
administrative unity when the piecemeal approach is employed is 
made up in superior contact with public opinion and the special 
needs of each situation. 

The greatest virtue of the piecemeal approach, in this view, is 
that it poses a large number of policy questions. The comprehen¬ 
sive approach implies that politicians need only approve general 
policy statements periodically, leaving the rest to be deduced by 
experts. Politicians not unnaturally react to this idea with hostil¬ 
ity. They recognize that if they are to be the actual deciders of 
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policy, they must exercise their influence continuously, at levels of 
generality sufficiently low so that their decisions may affect the mat¬ 
ters of interest to their constituents. They may forego interference 
with administration below certain levels of generality, but they 
must never let administrators persuade them to set the cutoff point 
too high. The question of where it should be is always debatable, of 
course. Highway engineers tend to think that the setting of high¬ 
way routes should be a technical endeavor. Others, including city 
planners, often complain that highway engineers are inclined to 
handle the side-effects of route location—which may be as impor¬ 
tant as the intended effects—as peripheral matters. In a democracy, 
the administrators can advise but they cannot determine finally 
which side-effects are too important for them to handle them¬ 
selves, or to ignore. 

Pressure groups have a similar interest to politicians in the 
piecemeal approach. Their members typically are interested in 
direct and immediate consequences to themselves, not in the 
overall public interest. It is a value of the piecemeal approach that 
interest groups can deal with questions their members care about. 
They need not feel that by the time their members become aware 
of any threat or opportunity the issue will have been foreclosed by 
prior community approval of generalities. Interest groups depend 
for their survival on issues which move their members and on at 
least occasional partial successes, 10 A vigorous public opinion in 
turn cannot survive without vigorous interest groups, whose lead¬ 
ers articulate issues, command attention in the mass media, and 
assure supporters in dissent that they are not alone. In the absence 
of strong evidence to the contrary in any particular society, there¬ 
fore, it should be assumed that whatever saps the vigor of interest 
groups saps the vigor of democracy. The ideal of comprehensive 
planning seems ultimately antagonistic to the level of group con¬ 
flict which typically characterizes stable democratic societies. It 
casts doubt on the very value of public discussion, at least after the 

10 Not all interest groups need political successes, of course, because not 
all are primarily political in their orientation. Business firms, labor unions, 
and churches, for example, can retain their memberships without engaging in 
politics. They tend to retreat from politics, however, and thus to disappear 
as politically significant interest groups, when their members perceive public 
discussion as invariably fruidess. 
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stage of determining general goals. If a group of planners can com¬ 
prehend the overall public interest, then any challenge to their 
specific proposals must be attributable either to their own incom¬ 
petence or lack of Integrity, or to the selfishness and short¬ 
sightedness of their critics. Faced with such polar explanations, 
those who take the side of the planners are apt to conclude that 
competition among parties and interest groups is alien to the pub¬ 
lic interest. Dictators frequently employ this very logic to defend 
their systems. 

Defenders of planning may meet these criticisms in part by say¬ 
ing that they do not rely on the idea of a comprehensive harmony 
of human interests. They may contend merely that maintenance 
of a framework in which civilization can flourish is an enormous 
task, requiring all of man's ingenuity and foresight. Pressure 
groups are currently so vigorous, they may continue, and compre¬ 
hensive planning is so weak, that concern for maintaining the 
divisive forces in our society at adequate strength is misplaced. 
Even if ideal comprehensive planning is Impossible and in theory 
“big government" threatens democracy, they may conclude, demo¬ 
cratic societies must strive toward the first and tolerate large doses 
of the second if they are to meet the challenge of modern welfare 
expectations and rapid technological change. This argument is 
highly plausible, but here as elsewhere serious debates center 
around location of the cutoff points, and planners suffer from lack 
of a theory to justify their positions in these debates. 

To critics of planning there Is an essential difference between 
public actions to meet crisis threats to crucial societal values and 
actions to ameliorate the effects of every societal dislocation. The 
passionate proponents of economic reform In the 1930's and of 
foreign aid In the postwar decade were able to argue that Ameri¬ 
can democracy was In clear and mortal peril. Proponents of strong 
public action to bring about desegregation in the lgfio’s can cite 
highly serious injustices and threats to domestic tranquility as the 
justifications for intervention. Few defenders of city planning cite 
such serious or Immediate crises. They say instead that planning is 
desirable to help minimize the pains of adaptation to change, and 
to develop cities In which everyone's opportunity for fulfillment 
will be enhanced. They generally fail, however, to confront cer¬ 
tain obvious questions squarely. How, for example, should one 
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judge whether the alleviation of a specific social pain warrants the 
amount of growth in governmental power over the lives of indi¬ 
viduals which it will require? Is it possible to achieve a high level 
of intelligent consensus about the substance of personal fulfill¬ 
ment, and the kinds of environment most conducive to it? The 
final judge of proposed answers to such questions must be the 
political process. And here is where planners' troubles have 
usually begun. 


Political Restraints 
on the Goal Development Process 

Speaking broadly, there are two ways to win political acceptance 
for new ideas in a stable democratic system. The first is to chal¬ 
lenge the theoretical foundations of popular beliefs with which 
they conflict. This way is slow at best. Moreover, it requires a 
highly persuasive theory. Such theories are never easily come by, 
nor, if they challenge older persuasive theories, do they win 
acceptance quickly. In the United States, the other theories with 
which a throughgoing defense of comprehensive planning would 
have to contend are not even perceived as theories, but rather as 
part of the American tradition. Perhaps in consequence, American 
planners have generally eschewed full-scale defense of social plan¬ 
ning, preferring to conciliate the powerful reasoning of American 
conservatism rather than to challenge it directly. The only theo¬ 
retical defense of public planning which planners have frequently 
asserted has been based on a conception of planning as businesslike 
foresight. The simple theories required to defend this idea of 
planning have won fairly easy political acceptance, but they have 
not dealt with the inevitable political and social implications of 
serious efforts to plan generally or comprehensively. It has re¬ 
mained necessary, therefore, to deal with these implications ad hoc 
when such efforts have been made. 

One way, then, to win political acceptance for new ideas is to 
challenge the theoretical foundations of older ideas with which 
they conflict. The other way is to adapt one's own arguments and 
objectives to the beliefs, attitudes, and political customs already 
prevalent. The latter way is more likely to yield immediate results, 
and it minimizes the risk that no results at all will be produced. 
American lanners almost invariably have chosen it, no doubt in 
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part because they are influenced even more by American culture 
than by international planning theory. It has certainly con¬ 
tributed to the political security of planners and the pl ann ing 
function. It has perhaps obscured, however, the problem of 
maintaining a clear professional viewpoint. 

There is no need to search far for an explanation. It is ex¬ 
tremely difficult for any agency whose explicit function is to 
propose new ideas to avoid coming into frequent conflict with 
established ways of thinking and doing things. Even if general 
strategy is articulated in the most conventional possible terms, this 
tactical dilemma is bound to remain. With respect to planning, it 
is bound to be most apparent when the planning is general and 
community goals must be determined. Given the importance of 
such a determination—if it is in fact to provide a guide for future 
public action—and the infinite varieties of emphasis possible, one 
would expect that the officials making it would run the risk of 
offending everyone. Even if they are oblivious of their own safety, 
the problem of winning political approval for their proposed goal 
statements remains. 

Two methods of dealing with this problem at the level of gen¬ 
eral goals may be outlined . 11 The first is to state goals on which 
all reasonable men can agree. Unfortunately, goals of this type 
tend not to provide any basis for evaluating concrete alternatives. 
Thus, the St. Paul Land Use Plan stated as its most general goal 
the “evolution of St. Paul as a better place to live and work,” and 
the Plan constandy justified its more specific proposals in terms of 
increasing “liveability.” The second alternative is to propose 
somewhat more controversial goals in the expectation that the 
community’s elective policy-makers will consider, if necessary 
amend, and ultimately approve them. Conceivably, planners 
might offer elected officials several choices of goals in each area of 
concern, though to the extent that they did so they would reduce 
the possibility of all the goals finally chosen being consistent with 
each other. Inconsistency might be turned to positive advantage, 
however. Part of using this approach successfully would be to deal 
in packages, so that those in the minority when one goal was ap¬ 
proved might hope to be in the majority when others were. The 
11 * £ ** ^ ea * £ generally at the level of means in Chap. VI, 
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objective, of course, would be to win all or almost all reasonable 
politicians to support of the package. 

This method is tried frequently in the American system, but it 
seldom succeeds where the package is a set of general goals. Part of 
the reason, we have seen, is that many “reasonable” politicians in 
the system oppose general planning and the articulation of general 
goals on principle. Even more important is the fact that American 
politicians typically depend on public discussion to inform them 
of the interest and values affected by any proposal. If planners can¬ 
not spur adequate discussion of their goal statements, politicians 
cannot, and know they cannot, make informed choices among 
them. Even when discussion is achieved, the dictates of prudence 
and democratic ethics impel politicians to wait for consensus to 
form before acting. The upshot is that very few proposals emerge 
as law from American legislative processes until and unless the vast 
majority of articulate groups interested in them favors some ver¬ 
sion of them. In the case of novel proposals, virtual unanimity 
seems generally to be required unless the need for decision is seen 
by the vast majority to be inescapable . 12 

12 The phrases "vast majority” and "virtual unanimity” must be taken to 
mean proportions of those interested in each issue. Charles Merriam wrote 
thirty-five years ago in his classic description of Chicago politics that while 
virtually any group in the city could veto proposals affecting it, even the 
weakest group could get its proposals approved if no other group rose to 
object (Chicago: A More Intimate View [Chicago: University of Chicago Press, 
1929]). Edward Banfield reports that Chicago’s political system, run by the 
most powerful machine in the nation, operates still in roughly the same 
manner {Political Influence [New York: The Free Press of Glencoe, 1961]). 
According to Banfield, the "bosses” have few or no policy objectives of their 
own, and therefore decide issues in response to the electoral interests of their 
organization (i.e., the "machine”). They seem to accept the view that electoral 
benefits are probable only when what we have termed the "vast majority” 
and "virtual unanimity” rules are followed, and when ample time is given 
potential interests to recognize their concern and express it. 

No political machines operated in either of the two cities I studied, but 
the professional politicians who ran each acted similarly to the Chicago 
"bosses” in committing their prestige and influence. 

Some members of the planning profession have themselves publicly ap¬ 
proved the politicians’ instinct. The President of the American Institute of 
Planners wrote in 1955, for example, that at a minimum policies adopted by 
government should be acceptable on a voluntary basis to 80 or 90 per cent 
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In the national sphere, these "rules” may be waived when sur¬ 
vival seems to be the stake. In most areas of urban life, however, 
people with money can escape the worst consequences of any 
change. Thus, Scott Greer has characterized the American city as 
one of "limited liability” from the viewpoint of the individual . 18 
To illustrate: if a middle-class neighborhood becomes a slum, the 
original residents can move out, and though this has a price it is 
generally easier and cheaper than fighting the trend. So long as the 
general standard of living is rising, most of the newcomers are tak¬ 
ing a step upward; they are likely to be apathetic toward efforts to 
resist the transition, and positively hostile to programs which 
might "improve” the neighborhood's prospects sufficiently to 
drive rents up. The immediate threats in urban life, then, are of 
individual dislocation rather than of societal survival, or even 
decline. 

Politicians in American society occasionally alert their constit- 
uents to specific ills and dangers, and champion specific programs 
for dealing with them. It has recently become fashionable, more- 
over, for some politicians to conduct well-publicized quests for 
consensual, nonoperational general goals. It is a rare politician 
indeed, however, who leads his constituents in formulating posi¬ 
tive operational social goals. The quest itself would be likely to 
stir antagonism among those who did not believe societies should 
have positive goals, and it would almost certainly stir new de¬ 
mands against the politician’s limited resources. Moreover, those 
few citizens who long for positive planning rarely approach 
unanimity in any meaningful detail on what its substance should 
be. The obstacles to positive political leadership are such that even 
those who emphasize the potential educative role of the American 
Presidency usually admit that the President can be effective only 
so long as he confines his efforts to a very few widely perceived so¬ 
cial ills and foreign dangers. The President who obtains authority 
to set up general planning agencies in moments of national crisis is 

°f the public (John T. Howard, “The Planner in a Democratic Society—A 
Credo/’ Journal of the American Institute of Planners , XXI, No. 3 [Spring- 
Summer 1955], 62-65). II he meant, which I doubt he did, that it was all right 
for 10 or 20 per cent to be strongly opposed, he was a radical by the standards 
of most local politicians. 

18 The Emerging City (New York: The Free Press of Glencoe, 1962). 




The Goals of Comprehensive Planning 323 

likely, once the crisis begins to abate, to see them scuttled by Con¬ 
gress while he himself is charged with Caesar ism. Consider the fate 
of the National Resources Planning Board, abolished by Congress 
in 1943 though its functions had been advisory only and it had 
carefully avoided direct confrontations with other agencies. 14 The 
incomparably more significant Office of War Mobilization and 
Reconversion achieved immense powers of coordination in the 
course of its brief life, but only during total war and at the ex¬ 
pense of adopting a highly judicialized bottleneck—as opposed to 
policy-oriented comprehensive—planning approach. 15 The Bu¬ 
reau of the Budget has nurtured its far more limited influence 
similarly. Few chief executives at the local level have formal 
powers comparable to those of the President in his, and of course 
none have comparable prestige. 18 In general, the American dis¬ 
trust of executive power has found more forceful legal expression 
at the local level than at the national, perhaps because of the need 
for foreign and military policies nationally, and because oppo¬ 
nents of executive power since the brief Federalist interregnum 
have found the constitution which it produced too difficult to 
change. 

The opponents of planning have recognized the difference by 
focusing their attention on national rather than local planning 
efforts. Businessmen have been the primary patrons of the urban 
planning movement in America since its beginnings. As the plan¬ 
ning movement has matured, moreover, fewer and fewer large 
property owners and executives have seen anything ironical about 
their providing the primary base of political support for local land- 
use planning while continuing bitterly to oppose anything re¬ 
motely resembling national economic planning. The major reason 

14 See Edward H. Hobbs, Behind the President (Washington, D.C.: Public 
Affairs Press, 1954), Chap. 3; A. E. Holmans, United States Fiscal Policy 1945— 
z 959 (London: Oxford University Press, 1961), pp. 33-36; and Charles E. Mer- 
riam, ‘"The National Resources Planning Board: A Chapter in American 
Planning Experience/' American Political Science Review, XXXVIII, No. 6 
(December 1944), 1075-1088. 

15 See Herman Somers, Presidential Agency (Cambridge: Harvard Univer¬ 
sity Press, 1950), Chap. 2; and V. O. Key, Jr., “The Reconversion Phase of 
Demobilization," American Political Science Review, XXXVIII, No. 6 (De¬ 
cember 1944), 1137-1153. 

18 Both of the Twin Cities had very “weak" mayors, even by local standards. 
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for the survival of this apparent inconsistency has probably been 
that leaders of property-oriented groups have lacked confidence 

that they could control planning at the federal level under the 
President. If this view is correct, the critics have spared local 
planning from their attacks just because local politicians have had 
insufficient power to defy the veto groups of their political system. 
This theme is elaborated in Chapter VII. 

The Ideal of Middle-Range Planning 

The point has been made in previous sections that truly com¬ 
prehensive goals tend not to provide any basis for evaluating con¬ 
crete alternatives. It is thus difficult to stir political interest in 
them and impossible to plan rationally in their service. Recogniz¬ 
ing this, at least implicitly, many contemporary planners claim to 
practice middle-range planning—which they define as planning for 
the achievement of goals that are general, but still operational. 
It is not very fruitful to strive for greater definitional precision 
than this, because the image is one of balance between the contra¬ 
dictory ideals of comprehensiveness and specialization. Experi¬ 
enced planners have a “feel” for the conception, however, and 
explain it to neophytes by citing illustrations. For our purpose, 
the Central Minneapolis Plan may be cited as clearly falling in the 
“middle range.” 

The middle-range planning ideal has much to recommend it, 
despite its imprecision. It permits the promise of meaningful 
political discussion and approval of planning goals, even if the 
achievement may in practice be highly elusive. In addition, criti- 
cisms of comprehensive planning rooted in liberal democratic 
theory are much less forceful when applied to middle-range 
planning. From the viewpoint of the general planner, however, 
the middle-range planning ideal has one crucial flaw. It provides 
no basis for the planner to claim to understand the overall public 
interest. Men who plan to achieve operational—even though rela¬ 
tively general—goals are specialist, not comprehensive, planners. 
Consequently, they have no obvious theoretical basis for claiming 
to know better than other specialists how far each specialist goal 
should be pursued, and with what priority. 
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Specialization vs. Comprehensiveness: 

The Uneasy Balance 

The case for efforts at genuinely comprehensive planning has 
generally rested heavily on the thought that planners can resolve 
conflicts among goals in expert fashion. If they cannot, if they can 
only articulate specialist goals, then elected officials would seem 
required to act as the comprehensive arbiters of conflict. If it is 
assumed that arbiters operate most successfully when all important 
considerations are presented vigorously to them, one might argue 
reasonably that each important cluster of operational goals should 
be defended by a separate agency. Philip Selznick, for instance, has 
contended that leaders who wish to maximize their influence 
should structure their organizations so that the lines of jurisdic¬ 
tion dividing subunits are those along which important issues are 
likely to arise. His reasoning is that if issues arise within subunits 
they are likely to be decided by the subunit head, without the 
chief executive becoming aware of them. It is when subunits 
themselves come into conflict that arbiters at the next higher level 
are most likely to learn of issues. 17 Delegation of overall authority 
to arbitrate, in this view, even within the framework of highly 
general goal statements, is bound to transfer the substance of 
power from the delegator to the delegatee. If the delegator retains 
appellate jurisdiction he may dilute this effect. The more that he 
is committed to uphold the comprehensive policy vision of the 
delegatee, however, the less he will be able to do so. In trying to 
persuade politicians to make this delegation and to commit them¬ 
selves to comprehensive policy visions, defenders of comprehensive 
planning must contend that the politicians will further the wel¬ 
fare of their constituents by doing so. To the extent that planning 
agencies lack truly comprehensive perspectives, this contention 
becomes less and less plausible. 

Beyond this, even in pursuit of their own specialist goals, plan¬ 
ners operate in a world of whole objects, not of analytical aspects. 
They cannot conceive means that will further the operational 
goals of primary interest to them without affecting innumer¬ 
able others in uncontrolled fashion. Sophisticated planners 

it Philip Selznick, Leadership in Administration (Evanston: Row, Peterson, 
and Company, 1957). 
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recognize this, and try not to serve their stated goals exclusively. 
The operational goal of the Central Minneapolis Plan, for 
example, was downtown economic growth. Its authors realized, 
however, that they could not reasonably ignore other goals. They 
wrote and spoke as though the cultural, political, spiritual, recrea¬ 
tional, and other functions of downtown could never conflict with 
eac h other or with the economic function. In practice, they were 
saved by their common sense; they did not press their pursuit of 
economic goals sufficiently far to spur public awareness of poten- 
tial serious conflicts. Conceivably, they might have listed all the 
significant operational goals they hoped to serve, but they would 
still have been left with the problem of balancing them. In short, 
every concrete object of planner attention is a miniature of the 
whole. The important analytical problems that arise in planning 
for an entire urban area arise in planning any section of it. 18 Per¬ 
haps the only escape is frankly to adopt a specialist orientation, 
even while remaining willing to adjust specific proposals as highly 
distasteful side-effects become apparent. It may still be plausible to 
maintain, however, that planners are custodians of values that 
somehow deserve to take precedence over the values propounded 
by other specialists. Let us consider the most persuasive lines of 
reasoning frequently advanced in support of this view. 

One of the simplest was stated by Allison Dunham in a well- 
known article several years ago. 19 He claimed to have found after 
a survey of the planning literature that planners almost invariably 
believed that, at the very least, they were the officials best qualified 
to evaluate site proposals for every kind of facility. They based 
their position on the premise that planners were experts in the 
impacts of land uses on each other. The argument, in other words, 
was not that planners were “wiser” than operating agency officials, 
but that on certain types of issues their specialty deserved first 
place in the pecking order of specialities. 

Two queries come immediately to mind. First, are the impacts 

18 The more llmited Ejects (e.g., neighborhoods instead of whole cities) 
do present somewhat different, if not lesser, problems to the comprehensive 
planner. Cause and effect are easier to trace on the small scene, and important 
differences of interest are likely to be fewer. On the other hand, if planners 
emphasize the common interest of each homogeneous unit, they may well 
accentuate the differences between units. 

an ^ Economic Basis for City Planning,” Columbia Law Review, 
LVIII (May 1958), 650-671. 
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of uses on each other regularly more important in site decisions 
than the intended purposes of each use? Second, can locational 
problems be separated meaningfully from all other problems? For 
illustrative purposes, consider a central issue of the Ancker Hospi¬ 
tal site controversy: how should the potential health benefits of a 
contiguous medical center be balanced against the traffic conges¬ 
tion it would produce? Was it possible to say in the abstract which 
variable deserved greater weight? Was traffic congestion more a 
locational problem than building the medical center? The pro¬ 
ponents of the medical center, it will be recalled, said that it could 
come into being only if Ancker Hospital were built on the one 
available site adjacent to the city’s two largest existing hospitals. 
The only way to argue that planners should normally be given the 
benefit of the doubt in disputes of this kind is to say, as Dunham 
did, that specialists think of the needs of their constituents, while 
planners think of the impact of specialist proposals on others. In 
this case, the constituents were sick people and hospital staff per¬ 
sonnel, while the “others” included many of the same people, but 
in their other capacities—as drivers and investors, for instance. 
The key question is whether the “others” should have had any 
more presumptive right to prevail than the recognized con¬ 
stituents. 20 

Another objection to this definition of planner competence is 
that it provides only the haziest indication of the legitimate juris¬ 
diction of planners and of government. Just what is a locational 
decision? It is hardly enough to say, as planners generally have, 
that locational decisions are those that have an impact on sur¬ 
rounding property or people. Almost anything I do to my prop¬ 
erty affects my neighbor in some way. For instance, if I rent out 
rooms in my one-family home, I have changed the use of my land 
and therefore made a locational decision, by a common planner 
definition. Should government therefore control everything, as it 

20 This distinction recalls John Dewey’s definition of the public interest 
(in The Public and Its Problems [New York: Henry Holt and Co., 1927]) as 
the interest in a decision of all those not directly party to it. Critics have 
pointed out that the parties to the decision have some claim to be considered 
part of the public too, in most cases the most clearly affected part. Those who 
dispute over definitions of the public interest are not mere academic quibblers. 
The phrase “public interest” has inescapable normative, and therefore polit¬ 
ical, significance. Those whose interest is opposed to it by a proposed defini¬ 
tion therefore have ample reason to quibble. 
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already controls my right to rent out rooms? Planners deny that it 
should, but they have rarely asked where the cutoff point should 
be. They have typically been satisfied to say that government 
should intervene only in cases of “substantial” harm, and that 
common sense will prevail in interpreting the word “substantial.” 
They may be right, but this formulation gives the citizen no theo¬ 
retical guidance as to whose common sense should prevail in cases 
of disagreement between other decision-makers and planners. 

A second persuasive line of reasoning to support the view that 
planners should generally prevail in such disputes is that they 
alone among city officials spend their days analyzing city problems 
from an overall point of view. Operating agency officials cannot 
rise above their day-to-day administrative chores, and in any event 
their perspectives are conditioned by the narrow responsibili¬ 
ties of their departments. Even politicians typically devote most of 
their time to maintaining contacts with, and to performing errand 
boy services for, their constituents. In dealing with legislative 
proposals, they generally focus on details of immediate interest to 
vocal groups rather than on the overall picture. In most cities, 
moreover, councilmen are elected from wards; in many they work 
only part time at their jobs; and in some each councilman heads a 
city department. Only planners can devote all their time to 
thought about city problems at the most general level. 

The most obvious criticism of this position is that freedom from 
operating responsibility may not be the best condition in which to 
make high-level decisions. Some prominent decision-makers have 
argued that it is a poor one. Winston Churchill, for example, has 
written that Stafford Cripps became restive and hypercritical of his 
colleagues while serving as parlimentary whip during World War 
II. What he needed, according to Churchill’s diagnosis, was re¬ 
sponsibility which would absorb his energies and give him a sense 
of the concrete issues. Those who are free from operating re¬ 
sponsibility, concluded Churchill, tend to develop an unhelpful 
watchdog mentality. It is unhelpful because they usually think too 
abstractly to be cogent critics of complex choices among poli¬ 
cies. 21 Similarly, Chester Barnard has written that study and 

21 The Second World War, Vol. IV: The Hinge of Fate (Boston: Houghton- 
Mifflin Co., 1950), p. 560. 

Churchill was not arguing against the making of large decisions by gen- 
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reflectiveness without operating responsibility tend to lead to the 
treatment of things by aspects rather than wholes, to a disregard of 
factors which cannot be expressed precisely, and to an underesti¬ 
mation of the need for artistry in making concrete decisions. 
Because so many crucial factors cannot find expression in words, 
Barnard concluded, the interdependencies of social life can only 
be grasped intuitively. Only men of long and responsible experi¬ 
ence are likely to acquire very much of this intuitive grasp, and 
therefore only such men—who will also grasp the supreme diffi¬ 
culty of planning in this “world of unknowns”—are qualified to 
plan. 22 This is unquestionably a rather mystical position, but for 
all that it is no less a respectable and forceful one. 

Barnard and Churchill agree, then, that freedom from responsi¬ 
bility for operating decisions is anything but fit training for 
planning. 23 Those who accept their view are likely to believe that 

eralists, of course. He himself was Prime Minister. Nor was he criticizing the 
British practice of concentrating authority within the civil service in the 
hands of generalists. Several points may be noted. The generalists in a British 
ministry exercise all formal power of decision not exercised by the minister 
himself. They bear responsibility as well for deciding which issues, and which 
specialist analyses of them, are important enough for the minister to consider. 
The elite corps of the generalists, the Administrative Class, are expected on 
entry only to think, write, and speak clearly, and to have done well in their 
subjects of undergraduate concentration. Any subject will do, although sub¬ 
jects fit for “gentlemen” (i.e., men devoted to culture rather than to making 
a living), notably the classics, have traditionally predominated. British ad¬ 
ministrators have no formal technical training for their work at all. They are 
platonic rather than functional leaders, but matured on responsibility rather 
than study. Those at the higher levels are notably unsympathetic to the ideal 
of general planning. They take well-known pride in deciding “each case on 
its merits.” 

Parenthetically, where city planners are employed in British ministries they 
are considered technicians, capable of contributing useful advice on special¬ 
ized aspects of issues, but not of being entrusted with the power to make de¬ 
cisions. 

22 Chester Barnard, Organization and Management (Cambridge: Harvard 
University Press, 1948), Chap. 4. 

23 It should be clear that when I speak of “planning” in this chapter, I 
mean the work of determining overall policy guidelines for public activity, 
and means of implementing them. No single individual or agency makes such 
determinations alone in an American community. The recommendations of 
some, however, are bound to carry more weight than those of others. The 
crucial questions at issue here are (1) whether the views of planning agencies 
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any one of a number of city officials may qualify better than the 
planning director to serve as the wise chief advisor of politicians 
on broad policy issues. The Minneapolis and St. Paul city councils 
consistently acted on this belief. To the extent that they desired 
coordination of public works, they normally relied on their city 
engineers to achieve it. When the Minneapolis City Council de¬ 
cided in 1953 to separate capital budgeting from ordinary budget¬ 
ing, it set up a committee composed of politicians and civic 
leaders. The committee was given a small staff headed by a former 
city councilman. Planners were shut out of the capital budgeting 
process entirely. When the St. Paul City Council decided that it 
needed a special advisor on the interstate freeway program, it 
appointed City Engineer George Shepard, who had been about to 
retire. When Minneapolis City Engineer Hugo Erickson left 
the city government for private employ in the late igso’s, his 
successor proved inadequate (in the City Council's view) for the 
unofficial task of city public works coordinator. Within a year, 
the Council lured Erickson back into government, giving him the 
title of Development Coordinator. Minneapolis planners believed 
that they should have been given the job, but they could offer no 
strong arguments to support their view that Erickson was less able 
to take the overview than they. The politician most responsible for 
bringing Erickson back told me that the planners thought too 
abstractly and with insufficient regard to cost, whereas Erickson, 
though less articulate, understood the infinite, inexpressible com¬ 
plexity of governmental choice. In fairness to the planners, it 
should be added that Erickson had made his entire career in 
Minneapolis, looking to the City Council for his raises, perquisites, 
and promotions. He had risen primarily because of his technical 
competence, to be sure, but also because the councilmen felt con¬ 
fident that he would not embarrass them politically and that his 
overriding loyalty was to themselves. Planning Director Irvin, 
needless to say, could not claim similar qualifications. (Irvin's 
tactical dilemmas are discussed further in Chapter VII.) 

A third defense that planners frequently make of their aspira- 

on controversial policy issues should normally be granted presumptive validity 
in the absence of strong evidence discrediting them; and (2) whether the 
training and career patterns of professional city planners equip them well 
for planning at the higher levels. 
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tion to be more than “mere” specialists is that governmental 
efficiency is served by having one agency keep track of everything 
that every city agency does, calling attention to conflicts and to 

means of coordinating effort for the benefit of all. The distinction 
between coordination and planning, however, is of practical 
importance only so long as planners have no power. Without 
power, they can as coordinators simply try to persuade groups of 
specialists that their respective Interests will be served by im¬ 
proved coordination. As soon as planners begin to impose solu¬ 
tions or advise politicians to impose them, however, they have 
entered the substantive planning field. That is, they have set their 
perception of the public interest on substantive matters against 
those of the specialists who have rejected their advice. Similarly, 
when planners request authority to prepare a city's capital budget, 
they cannot justify the request on grounds of “simple efficiency,” 
which would have to be established by the criteria of all the spe¬ 
cialists' own goals. They must assert, at least implicitly, that they 
have some means of choosing among the values entrusted to each 
operating agency. In other words, they must claim to have goals. 
And the coordination of action in pursuit of substantive goals, is, 
if it is anything, substantive planning. 

One might say that the planner needs coordinative power only 
because some specialists stupidly or obstinately refuse to cooperate 
with others in the interests of “simple efficiency,” even though no 
significant values are threatened. The answer is that no one can 
determine that this is the case in any particular controversy with¬ 
out examining it in detail. Philip Selznick has illustrated this point 
clearly in his analysis of the history of the Communist party. 24 
The party refused to cooperate with other leftist parties in the 
decade before the Popular Front, despite the obvious threat of 
fascism. Yet this period of isolation, Selznick contends, made the 
party a much more valuable tool to Its masters during and after 
the Popular Front period. During the isolation period, the “char¬ 
acter” of the party developed and became incorruptible. This 
extreme example illustrates a simple point: that cooperation and 
isolation in themselves have important effects on organizations. If 
an agency head claims that a measure advanced in the name of 
efficiency actually threatens important values—and any agency 

24 The Organizational Weapon (Glencoe: The Free Press, i960). 
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head who refuses the advice of the planning director will say this 
—no outsider can refute him until he examines the bases of his 

arguments in detail. If we assume that most agency heads are men 
of good conscience, we can likewise assume that they will have 
some reasons that seem genuinely sufficient to them, and that they 
will seem so as well to at least some reasonable outsiders. In the 
end, no act of coordination is without its effect on other values 
than efficiency. 

Some planners reading this chapter will no doubt judge that the 
issues raised in it are “ivory tower stuff,” and in the immediate 
sense perhaps they are—though to me they appeared quite close to 
the surface in the Twin Cities. The purpose of this chapter, how¬ 
ever, has been to challenge the planning profession to reinforce its 
most fundamental arsenal. In the long run, I suspect, general 
planning and evaluation will have little effect on American cities 
unless their goal premises can be established in sufficiently com¬ 
pelling fashion (both politically and intellectually) to make poli¬ 
ticians take notice. I shall try to begin the task of reconstruction in 
the chapters which follow. 
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The Means of Planning: 
Reason and Influence in 
the Public Service 


Introduction 

Once goals are known, means need only be conducive to their 
achievement: i.e., rational. I asked in the previous chapter 
whether the ideal of comprehensiveness was realizable, or even 
useful as a guide, in the determination of planning goals. I shall 
ask similar questions in this chapter about the ideal of rationality 
in the implementation of planning goals. When a planner speaks 
of implementing goals rationally, he implies that it is possible to 
demonstrate logically or experimentally the relationship between 
the proposed means and the ends they are intended to further. 
Surely such demonstrations are often possible, for practical if not 
philosophic purposes. The question at issue in this chapter is 
whether such demonstrations are often possible in general plan¬ 
ning contexts. 

Let us begin by noting one crucial point about rationality as 
defined above, namely that demonstrations of the efficacy of means 
are possible only to the extent that goals are operational. I have 
already used the word “operational,” but a more precise definition 
than that advanced earlier 1 is required for the discussion which 
follows: If means of measuring changes in a variable or progress 
toward a goal are available, we may call that variable or goal op- 
1 See p. 307, above. 
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erational. The concept Is an ideal type. A perfectly operational 
goal would be one susceptible of perfect and complete measure¬ 
ment, expressible so that one might say: We have achieved 31 
per cent of our goal this year,” or “We have covered 31 per cent of 
the distance toward our goal this year.” 

Unfortunately, few but the most specialized of social goals ap¬ 
proach the ideal of perfect operationalism. Progress toward some, 
of course, can be measured in rather sophisticated fashion. The 
market analysis of downtown Minneapolis measured business ac¬ 
tivity (a variable) by levels of sales of goods and services, by num¬ 
bers of employees and their salaries, by new investment, and so on. 
Although none of these scales alone measured overall economic 
activity, by using them and many others the analysts hoped to 
piece together a composite picture of current activity. At future 
points in time, each scale (indicator) might be read again, and the 
amount of change that had taken place on it recorded. The idea of 
defining economic growth (the goal for downtown) without refer¬ 
ence to the available measures of it would have seemed strange to 
most people. Therefore, I have called this goal operational. 

In view of the relativity of operationalism, students of adminis¬ 
tration have long had to recognize that value judgments are un¬ 
avoidably made at all levels and in all branches of bureaucratic 
hierarchies. It remains true, nonetheless, that appointed officials in 
democratic systems of government have no theoretical justification 
for exercising their will in the choice of ultimate criteria for 
evaluating their actions Consequently, the political importance of 
their being able to make reasoned cases in support of their deci¬ 
sions and recommendations is very great. The remainder of this 
chapter will be taken up with an effort to distinguish three kinds 
of reasoned cases that public planners may choose to make, and the 
situations that provide appropriate settings for each. 

The Ideal of Technical Rationality 

If an official wishes to persuade his superiors and political critics 
that his decisions on a wide range of subjects should be considered 
authoritative, his most obvious strategy is to maintain that they 
are technical—to maintain, that is, that public policy has been de¬ 
clared in highly operational fashion and that he speaks as an ex¬ 
pert interpreter of it. One who qualifies in the purest sense as an 
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expert—defined here as one who is technically rational—can be 
judged only according to his competence (assuming that he is 
honest), not at all according to his personality or character. Give 
any number of pure experts the same operational objective, and 
they should come out with sets of specific recommendations that 
differ insignificantly if at alh 

Politicians cannot evaluate every argument presented by any 
administrative official. They must therefore assess the competence 
of men and professions, and not, in most instances, arguments. 
The ideal of expertness serves them as a means of control. The 
other side of the coin is that it serves the experts as a means of se¬ 
curing freedom from lay criticism. The professional whose claims 
to expertness are generally accepted rules supreme within his 
sphere. Moreover, depending on the importance of that sphere 
and the difficulty of his skill, he is likely to acquire enhanced pres¬ 
tige, self-esteem, and earning power. In real life, of course, no pro¬ 
fession quite reaches the goal of pure expertness. Consequently, 
every professional exercises some judgment. Experienced politi¬ 
cians realize this. When they deem the proportion of judgment in 
a decision to be a significant determinant of it, they begin to eval¬ 
uate the man making it. The character of the evaluation is likely 
to depend on the type of judgment the professional is deemed to 
exercise. If it does not significantly involve values—that is, if it is 
essentially technical even though not routinized—the evaluator 
may simply extend his inquiries into the standing of the official in 
his own profession. If the judgment is of a broader nature, the 
evaluator is likely to ask himself whether the official is a wise man. 

There are few men in any community whose wisdom is acknowl¬ 
edged by everyone in the community. This is particularly true in a 
society whose fundamental ideology is as egalitarian as our own. 
Some men in our society do acquire reputations for being able to 
make “good” decisions on complex value-impregnated issues, but 
few of them are civil servants. Most are people who hold or have 
held positions of great authority—e.g., of corporate and political 
leadership at the highest levels. American ideology stresses that 
achievement is by merit, and thus men who achieve great author¬ 
ity are typically believed (at least by those who view them from a 
distance) to have deserved it. Their salaries, titles, perquisites, and 
styles of life all keep them socially distant from ordinary men, and 
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reinforce the popular belief. 2 Even those who observe from close 
by are generally too unclear about what they consider the sub¬ 
stance of wisdom and too busy attending to their own affairs to 
evaluate the decisions of others carefully. They are likely to infer 
wisdom from little more tangible than impressiveness of bearing, 
“soundness” of general social and political opinions, acceptance in 
the right circles, and demonstrated capacity to sense in advance 
what the direct political consequences of decisions will be. Only 
those with time, firm philosophic standards, and great confidence 
in their own judgments are likely to apply less conventional cri¬ 
teria. There are not likely to be many such, nor are they likely to 
be successful politicians in a democratic polity which lacks a tradi¬ 
tion of deference. In consequence, there are not very many mem¬ 
bers of any public service profession who can wield substantial in¬ 
fluence by virtue of their reputations in political quarters for 
wisdom. The most reliable approach to winning prestige and in¬ 
fluence for any entire profession is bound to be by cultivating a 
reputation for expertness. 

How is it possible to establish the sort of rigor in decision- 
making that I have defined as technical expertness? The only way, 
it would seem, is to narrow one’s criterion of rationality (i.e., one’s 
goal) until the number of variables affecting its achievement is 
reduced to one or a very few, and they are susceptible of precise 
measurement. The rigor achieved by the highway engineers may 
be taken as illustrative. They felt confident that, given a specified 
amount of money to spend in a given area, they could show 
expertly—that is, with only a few marginal, and not terribly sig¬ 
nificant, choices open to dispute—how it should be spent. Up to a 
certain point, they were even likely to contend that they could 
recommend highway expenditure itself on an expert basis, by 
demonstrating that prudent spending would on balance save 
money. Their methods of forecasting the consequences of choosing 
particular alternatives were highly impressive indeed. They were 
able to predict with a high degree of precision the number of 
vehicles per hour that each portion of any given highway would be 
able to cany, the number that would actually use it at given fu¬ 
ture points in time, and the number that would use it if different 

2 See Robert Presthus, The Organizational Society (Knopf, 1962), pp. si- 
35* *5°”*55- 
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locations or designs were chosen. The assertion that they could 
expertly select “best” highway location and design proposals, how¬ 
ever, rested ultimately on a goal assumption: namely, that the 
exclusive purpose of legislation authorizing highway expenditures 
was to obtain, for the money appropriated, the maximum amount 
of “traffic service.” 

The engineers defined traffic service in terms of vehicle miles 
traveled on given highways or highway segments in given units of 
time. The performance of any segment of any highway with 
regard to this measure was expressible at close, regular intervals 
along a single continuum from zero to infinity. To the extent that 
their forecasting methods were reliable, the engineers were able to 
say precisely how much money would be required to raise the rat¬ 
ing of any particular highway by any particular amount on the 
scale of traffic service. By correlating this information with traffic 
demand forecasts, they could state the marginal traffic service 
benefit that it would be possible to achieve with their last avail¬ 
able dollar of appropriations—given, of course, the possibilities 
which had been conceived and considered. Subsequently, their 
priorities were clear. 

The key obstacles to highway engineering rationality, then, 
were inaccuracies in forecasting. Because the highway engineering 
profession had defined its interests narrowly, it had been able to 
focus its research efforts with great intensity on a relatively few 
prediction problems. This focus had also permitted securing con¬ 
tinuous and unambiguous support from pressure groups with an 
intense interest in highway matters. These groups had been able 
to obtain large amounts of governmental support for highway 
engineering research. 3 The result had been truly astonishing 
progress over the past several decades in the development of 
highway-related forecasting methods. 

Traffic service, needless to say, was a variable. In practical affairs, 
however, men easily slide into treating familiar variables as ulti¬ 
mate values. The reasons for this psychological shorthand are not 
difficult to perceive. 

Both values and variables are qualities or aspects of things 
rather than concrete objects. Both are defined by men. The im- 

8 See Alan Altshuler, “The Politics of Urban Mass Transportation/* mimeo 
(November 1963), pp. 2-5. 
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portant analytical differences between them are two. Values in 
principle are of ethical significance; variables are not. Variables in 
principle are measurable; values are not. That is, although men 
can rank alternatives with regard to a value, they cannot express 
the implicit measuring process by which they do so. Consequently, 
observers are forced to treat values not as qualities of objects but as 
projections of the minds of human subjects. And operational goals 
are necessarily stated in terms of variables. 

The expert's job, strictly speaking, is to measure the effects of 
action possibilities on variables. His technical conclusions can do 
no more than provide the factual basis for nontechnical judg¬ 
ments of the significance of alternatives for values. The variables of 
which operational objectives are composed are related to values, 
however, and when consensus is sought they often provide the 
clearest indicators of the values themselves. Moreover, virtually all 
men feel a need to consider their work valuable, and every partic- 
ular set of experts has a narrow range of variables with which it is 
most familiar. It is likely, therefore, to impart exaggerated value 
significance to these variables, and in some cases to ignore effects 
on all others entirely. 

The profession which consolidates all the measures of its success 
into one immeasurably enhances its claim to be called expert 
within its sphere. As the number of measures increases, conversely, 
the chances decrease at an almost geometric rate that any concrete 
alternative will show up best on each. 4 All comparisons of altema- 
tives must be based (if not explicitly, then implicitly) on esti¬ 
mates of costs and benefits. If an evaluator can express total rele¬ 
vant cost and total relevant benefit each as a number on a single 
rale—which is to say, with reference to a single variable—he can 
express each whole alternative as a cost-benefit ratio and thus rank 
any number of alternatives “expertly." Unless he can rank alter¬ 
natives expertly, he is forced to bring intuition into play. The 
greater the proportion of intuition in a choice, the less possible it 

4 ^h e number of possible conflicts, assuming each measure to be of an in¬ 
dependent variable, may be expressed: x(i/zx-i/*), where x equals the num¬ 
ber of measures. Given two measures, one conflict is possible; four measures, 
six conflicts; twenty measures, 190 conflicts; one hundred measures, 4,950 con- 
filcts. Chester Barnard performed similar calculations in The Functions of the 
Executive (Harvard, 1938), Chap. 8, to show the number of possible relation¬ 
ships between members of an oiganization. 
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is for the decision-maker to allay all suspicion that his personal 
preference ruled. 

Most politicians are cautious men who make no more decisions 
than they have to, and who try to make these appear beyond the 
realm of reasonable controversy. They tend to have a high regard 

for expertness as a mechanism of consensus: that is, as one which 
minimizes the number of seriously controversial decisions which 
politicians have to make. Their favorite programs are likely to be 
those which are popular in general and uncontroversial in detail. 
The interstate freeway program may be taken as illustrative. It 
will displace a million people from their homes before it is com¬ 
pleted, but most of those who protest will be persuaded without 
much trouble that their fate was decreed in the fairest manner 
possible: by impersonal computers rather than by arbitrary 
officials. 5 

Even politicians who revel in controversy may support the ad¬ 
ministrative pursuit of expertness, believing that public agencies 
should work with the clearest possible premises so as not to con¬ 
fuse lay evaluators of their work about their biases. In this view, 
the clearer the responsibilities of each specialist, the simpler it is 
likely to be for politicians to comprehend the values at stake in 
conflicts between specialists. And more and more, it is conflicts be¬ 
tween specialists that give politicians their opportunities to make 
decisions. The other side of the coin, though, is that in areas of 
policy where experts do not come into conflict, or where they can 
resolve their conflicts without resort to political arbitration, deci¬ 
sions are likely to be made on the basis of extremely narrow 
criteria. 

Recognizing the potential dysfunctions of overspecialization, 
many professions strive conscientiously (though with varying de¬ 
grees of energy) to resist its lures. They typically contend that 
they cannot define their central value concerns so as closely to fit 
the measures they have available, or that they should not try. Psy¬ 
chologists and educators, for instance, note that while they can 
define intelligence as what they measure on I.Q. tests, they can 
never be sure that they have measured all that the word “intelli- 

5 It may be noted that the engineers’ task of persuasion will be facilitated 
by the unsophisticated nature of most protestants, because of the engineers’ 
conscious search for low-cost rights-of-way. 
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gence” means to nonspecialists. The same is true even of “educa¬ 
tional achievement,” and consequently there will always be some 
people who deny that a proper goal for education is to raise 
students' scores on tests, even the best that can be devised. As 
Edward Banfield has asserted, there are bound to be many purposes 
for which intuitive measurement of the relevant variables (e.g., 
executive potential) is “better” than judgment based on available 
objective tests. 6 

Many people would argue as well that vehicle miles do not pro¬ 
vide an adequate measure of traffic service. Highway engineers 
themselves recognize this implicitly when they present data to 
show that the highways which are most efficient in terms of traffic 
service (freeways) are in addition the safest of all roads, the easiest 
on vehicles, the most comfortable for drivers, and so on. They gen¬ 
erally act, however, as if these variables never competed for tax 
dollars. Perhaps the ways in which they do are insignificant. So 
long as no one argues otherwise, and so long as most people are 
willing to agree that traffic service is a proper operational objec¬ 
tive, highway engineers can convince people that they are very 
pure experts. 

By contrast, city planners have rarely been able to tailor their 
operational goals to fit their objective measures. Very likely they 
will never be able to do so on a regular basis without betraying the 
spirit from which their profession, in the minds of most people, 
draws its raison d'etre. The city planning movement arose because 
of a recognition that the purposeful actions of individuals often 
produced by-products that harmed the public's interests. Planners, 
therefore, owe their very professional existence to the problem of 
by-product control; they cannot argue that the problem is insignif¬ 
icant as they pursue expertness. 

Nonetheless, the rewards of expertness in our society are such 
that many city planners cannot help being attracted by them. Un¬ 
fortunately, the answer of goal-specialization is hard for them to 
maintain when they bother to analyze its premises. Consider the 
most likely planner subject-matter specialty: analysis of the impact 
of land uses on one another. 7 Suppose that planners tried to use 

« Edward Banfield, “The Training of the Executive," Public Policy, X, 
29-32, 42. 

7 1 have found it essential in the pages which follow to distinguish two 
continua of specialization, one having to do with goals and the other with 
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the knowledge gained in land-use studies to set an operational goal 
for land-use regulation. What values might they seek to maximize? 
Traditionally they have resisted goal-specialization and have con¬ 
tended in legal controversies that the courts should consider any 
public welfare objective a proper basis for land-use regulation. 
The courts in recent years have finally come to accept this view, at 
least insofar as the federal constitution is concerned. 8 Planners 
might now, of course, reverse direction and define the objective of 
land-use regulation with a high degree of specificity: say, as the 
maintenance and Improvement of property values. They could no 
doubt within a short while develop claims to expertness as evalu¬ 
ators of proposals rivaling those of highway engineers. They would 
no longer be generalists in their value orientation, however, and 
most planners would consider this a step backward for their pro¬ 
fession. It seems reasonable, however, to expect that unless profes¬ 
sions with relatively broad value orientations can develop persua¬ 
sive theories to explain the conceptions of rationality which guide 
them, discipline them, and provide criteria for evaluating their 
work, they will increasingly be tempted by the political incentive 
systems In which they operate to pursue the ideal of technical ra¬ 
tionality. There is substantial evidence that the narrowing of goals 
in pursuit of objective measures of success is a phenomenon of 
virtually all modern professions, but it probably affects those com¬ 
monly engaged in public controversies most severely. It is ex¬ 
tremely difficult to contend publicly with experts who display 
complex and supposedly conclusive technical justifications of their 
recommendations when one's own weapons are merely intuitive 
judgments of the public interest. 

It is not impossible, however. Let us turn now to a brief consid¬ 
eration of two conceptions of rationality which goal-generalist pro¬ 
subject matter. Maintenance of the distinction throughout is somewhat awk¬ 
ward, but I believe it contributes substantially in the present context to clarity 
of thought. 

8 The only remaining limitations appear to be that regulation must be 
“reasonably related” to stated public welfare objectives and must not (In the 
absence of fair compensation) preclude the use of property for all purposes 
to which it is reasonably adapted. See Berman v. Parker, 348 U.S. 26 (1954)’* 
Vernon Park Realty, Inc. v. City of Mount Vernon, 307 N.Y. 493 (1954); an d 
Opinion of the Justices to the Senate, 333 Mass. 773 (1955). These cases are 
excerpted in Charles Haar, Land Use Planning (Little, Brown and Company, 
1959 )* PP* $08-311, 441 - 445 * 
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fessions might develop to justify resistance to the temptations of 
technical rationality. 

The Ideal of General Evaluative Rationality 

The first of these conceptions may be termed that of general 
evaluative rationality: the capacity to evaluate means in the ab¬ 
sence of clear and unambiguous knowledge of ends. This is the 
problem whose difficulty most clearly distinguishes judicial and 
administrative decision making at the higher levels from that at 
lower levels. Judges have faced it most squarely, and commonly 
emphasize the collective rationality that can come out of incre¬ 
mental growth in the law. American regulatory agencies have 
typically adopted a judicial approach to their work on similar 
grounds. 9 Whether or not the incremental approach to change is 
adopted, however, the problem of changing for the better rather 
than the worse remains. Its institutional resolution is essentially a 
matter of establishing qualifications for decision makers. 

Ideal qualifications for those who claim rationality in making 
evaluations under conditions of extreme goal uncertainty are, in 
their general form, rather obvious. They should be men of the 
highest integrity. They should be capable of assessing evidence 
and reasoning clearly. But most of all, they should possess a ca¬ 
pacity to sense how the community will react to particular choices, 
both of values and of risks. Men who possess such qualities are 
generally considered “wise/ 1 not “expert.” They may not be wise 
by the standards of moral philosophy (that is, their judgments 
may not really be good); but they are conventionally wise—which 
is to say that they know how to persuade the members of their 
community that their judgments are good. All societies recognize a 
need for their kind of “rationality.” Unfortunately, as we have 
noted, conventional judgments of wisdom tend to be based on 
highly crude indicators (see above, pages 335, 336). Civil servants 
rarely show up impressively on these indicators. It is thus ex¬ 
tremely difficult for them to establish their claims as “rational” 
evaluators of proposed means unless they can explain the nature 
of their competence in some highly plausible way. 

9 For a general discussion of the advantages of incremental decision-making, 
see Charles E. Lindblom, “The Science of ‘Muddling Through/ ” Public 
Administration Review, XIX, 79-88. 
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It is obviously impossible to specify technical qualifications for 
the most general evaluators—that is, for those who recognize no 
limitations on either their goal or subject matter concerns. 
Agencies charged with general evaluative responsibilities are un¬ 
likely to have commensurate political standing unless they are 
headed by men of great independent eminence, whatever their 
prior career patterns. This is true most clearly of general planning 
and budgeting agencies. Herman Somers focused brilliantly on 
this point in his well-known discussion of Jimmy Byrnes’ perform¬ 
ance at the Office of War Mobilization, the closest thing to a 
civilian general staff this nation has ever had. 10 Roosevelt consid¬ 
ered Byrnes the perfect man to direct OWM, it will be remem¬ 
bered, essentially because of the virtually unlimited confidence 
Congress had in him personally. Byrnes recognized the limited 
nature of the commitment to planning and coordination which 
Congress had made in creating OWM, and therefore acted in 
judicial fashion, dealing with only the most important disputes 
thrust up from below, employing only a few assistants, and making 
all decisions personally. The heads which OWM had to knock to¬ 
gether were invariably among the most persuasive and prestigious 
in Washington, and Byrnes believed that the agency would 
quickly lose the superprestige which it required to be effective if it 
made too many decisions, or if its decisions could not clearly be 
attributed to himself. 

There is a place for specialized as well as comprehensive wis¬ 
dom, however, and here the goal-generalist professions have their 
chance. We expect judges to be lawyers as well as men of wisdom. 
At a level where tradition provides less firm support for a clear 
role conception, we may return to our example of city planning. 
Let us suppose that planners spent all their time thinking about 
the effects of land uses on one another. After awhile, they might 
claim that their immersion in this subject matter specialty had 
given them a greater ability to perceive and predict such impacts 
than most people, and a greater familiarity with the thought^ of 
local citizens on what constituted legitimate reason for regulating 
a man’s use of his fixed property. Very few administrative special¬ 
ists, they might note, have objectives so clearly operational as those 
of highway engineers. There is no simple or single measure of a 

10 Presidential Agency (Harvard, 1950), esp. Chap. 2. 
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good school, park, or library system. There can be no single meas¬ 
ure of a good policy for regulation of land use. At the same time, it 
would be irrational to forego disciplined analysis of the value 
consequences of alternative policies affecting land use. 

Objections to this form of specialization may be made from 
opposite directions. On the one hand, those oriented toward sim¬ 
ple technical rationality will point out that specialists in thought 
about land use would not have clear value premises, and thus all 
their recommendations (even on seemingly technical questions) 
would be potentially controversial. This has to be admitted, and it 
clarifies the need for agencies claiming to practice such a specialty 
to be headed by men whom the leaders of their respective commu¬ 
nities recognize as possessing some personal wisdom as well as pro¬ 
fessional competence. 11 On the other hand, in the planning 
profession at least, those oriented toward the comprehensive tradi¬ 
tion will object to any conception of planners as specialists, except 
perhaps as specialists in urban life. They will note that a specialist 
role conception would require planners to neglect important 
problems of urban development outside their specialty. Nor 
would it begin to solve the difficulty that planners have in evaluat¬ 
ing the work of others, except in terms of land-use relationships. 
The assertion that planners should specialize leads logically to the 
argument that every city should have a complete set of subject 
matter staff agencies, one for every defined “subject” deemed 
significant. No one of these agencies could claim a comprehensive 
perspective. Politicians would still need pure generalist advisers to 
sort out the myriad of points of view, and to formulate them in 
terms which would permit the political process to make choices 
among them. The validity of this argument too must be admitted, 
but we have suggested that overall evaluation is not work for a 
profession; it is work for wise men. 

11 City planning agencies particularly appear to have suffered frequently 
from having directors twenty-five and thirty years younger than other depart¬ 
ment heads. In addition, local politicians are likely to lack confidence in the 
judgments of planning directors on local matters because they tend to be so 
new to their areas when appointed. Most department heads in any city have 
made their entire careers in it, but the planning director quite commonly has 
moved from one city to another every few years during his career. 
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The Ideal of General Inventive Rationality 

The second conception of rationality that goal-generalist pro¬ 
fessions might develop may be termed that of general inventive 
rationality: the capacity to widen the range of options open to a 
political system by redefining problems and by conceiving new 
means of solving them. The central presupposition of a theory 
built on this conception would be the simple idea that no serious 
theory of social rationality in the current era can ignore the prob¬ 
lem of conceiving means to evaluate . 12 Not all governments have 
reason to support basic research, but all have the applied problem 
of conceiving alternatives. Professions which are oriented toward 
subject matter specialties without clear goal specialties are neces¬ 
sarily handicapped in expertly evaluating means. They are at no 
disadvantage, however, in the activity of conceiving interesting 
means to evaluate. In some circumstances they may be at a positive 
advantage. The stronger one’s commitment to a particular per¬ 
spective on community problems, the less likely is he to search for, 
perceive, or absorb evidence pointing to the inadequacy of that 
perspective. Narrow concerns may be essential to technical inno¬ 
vators in specialized fields, but they are bound to hinder innova¬ 
tion in the realm of general orienting ideas. 

This theme is of immediate relevance to the city planning 
profession. The typical planning agency has the option to choose a 
broad subject matter as well as goal orientation. If it exercises this 
option, it should have the potential to define its community’s 
problems freshly and to roam freely in search of alternative 
approaches to their solution. The best definitions of serious new 
community problems are seldom likely to coincide with the juris¬ 
dictional boundaries of existing operating agencies. A planning 
director cannot avoid narrowing the concerns and capacities of his 
staff in particular time periods, of course; but he can avoid doing 
so carelessly or prematurely. He must decide what mixture of spe¬ 
cialists to employ, how to exercise his inescapable influence on 
their patterns of interaction, and on which problems to focus their 
central concerns at any time. He can make these decisions in the 
context of a general planning strategy analysis, however, and he 

12 For an extended discussion of this theme, see James G. March and 
Herbert A. Simon, Organizations (Wiley, 1958), pp. 



346 The City Planning Process 

can encourage his staff to conceive its basic mission as that of intro¬ 
ducing important new ideas into the political system. 

Those who produced the Central Minneapolis Plan may be 
cited as Illustrative of planners pursuing the Innovative ideal 
They worked on the assumption that their most unique and 
salable skill was Inventiveness. Businessmen wanted the economic 
function of downtown preserved, and the basic strategy of the 
Planning Commission was to help them preserve it. The business¬ 
men, however, had no precise proposals to offer; they expected the 
planners to conceive a program of action. This was far from easy, 
and It might have been beyond the planners" capacities If other 
downtown plans had not been produced in great numbers during 
the previous decade. 

Rodney Engelen, who wrote the plan, believed that formalism 
could be his downfall If he wrote as though the operational goal 
were the only element of concern, someone would surely call at¬ 
tention to outrageous side-effects that sprang from this distorted 
view. So he tried to put himself in the place of his critics. He 
sought means that promised economic returns, but he evaluated 
each possibility on the basis of any arguments that struck him as 
important. Realizing that he could not foresee all objections, and 
that one possible objection might be lack of consultation, he asked 
interest group representatives to comment on his ideas before he 
incorporated them into his general proposal He asked not only 
whether they objected, but whether they could imagine why any¬ 
one might object. 

In the end, he developed a certain immunity to neat theories 
and made the recommendations that intuitively seemed most 
defensible to him. He made little effort to draw up formal balance 
sheets of pros and cons, but he did point out the noneconomic 
arguments for and against each proposal that he thought people 
might find significant. In several instances, he suggested particular 
methods before asking greater commitment from the persons con¬ 
cerned. Instead of emphasizing statements of abstract goals, he 
discussed ways In which public action might influence private 
spending and investment decisions. He did not try to set precise 
“standards” for other officials, as the St. Paul planners had done in 
their Land Use Plan. Instead, he explained the ways in which 
their work might affect achievement of the downtown operational 
goal. In sum, he made no claim to have reduced ends by the appli- 
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cation of formal procedures, but he linked every recommendation 
to the plan's operational goal by a chain of reasoning—something 

the St. Paul land-use planners had not done. This line of reasoning 
was quite accessible to educated laymen, even though the size of 
the Central Minneapolis Plan seemed sure to deter all but a few 
specialized opinion leaders from grappling with it in its full 

complexity. 

Engelen recognized that he had made innumerable choices 
based on his intuition about the preferences of his fellow citizens, 
and that he had probably failed to foresee some important conse¬ 
quences, including popular reactions, that would flow from execu¬ 
tion of the Plan . On the other hand, he thought that the need for 
some public decisions with regard to downtown was obvious, and, 
this being conceded, that the value of having someone with the 
daring to conceive and publicize novel recommendations could 
not be overestimated. He felt confident that he had used his intel¬ 
ligence as well as he knew how, without stultifying his search by 
the premature acceptance of formal rules. Moreover, he believed 
that he had trod gingerly, deciding only issues on which local citi¬ 
zens could agree—if they gave the time and study that he had— 
almost unanimously. He doubted, he said, that he was qualified to 
plan the resolution of value conflicts within the social system . 18 

1 3 Parenthetically, Minneapolis Planning Director Irvin and St. Paul Plan¬ 
ning Director Wieland both told me that “reform" should not be the business 
of city planning. This view is widely accepted in the profession. The late 
Henry S. Churchill stated the case for it with characteristic vigor: “I do not 
think," he wrote, “that the task of the planner is to accomplish social or 
economic reform; that way dogmatism lies, and authoritarianism of whatever 
complexion, right, left, or religious." (“Planning in a Free Society," American 
Institute of Planners Journal, XX, No. 4 [Fall 1954], 189-191. The quotation 
is at p. 189.) 

In addition, of course, it tends to limit the sources of conflict between 
planners and articulate interests in their communities. To cite an extreme 
example of this motive consciously at work: Catherine Bauer Wurster has 
reported that city planning agencies throughout the country eagerly agreed 
to let other administrative units be authorized to implement Title I of the 
1949 Housing Act because they wanted to avoid involvement in housing con¬ 
troversies (“Redevelopment: A Misfit in the Fifties," The Future of Cities 
and Urban Redevelopment, Coleman Woodbury, ed. [Chicago: University of 
Chicago Press, 1953], pp. 7-25). 

That many planners feel uncomfortable in this ethical position seems dear. 
Henry Churchill in the very article cited above deplored the widespread and 
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The value choices he had made in selecting means could have 
been made as well, he thought, by any citizen whose own mental 
processes rather well typified the Minneapolis average, and who 
intuitively understood the degrees of consensus that existed on the 
issues of concern to planners. 

The previous three paragraphs suggest implicitly that the senior 
planner focusing on innovation will continue to perform a largely 
evaluative role within the planning staff itself. This is most partic- 
ularly true of the planning director himself. His central preoccu¬ 
pations are bound to be: (1) which bright ideas of subordinates 
to approve for development into full-fledged proposals, and 
(2) which proposals to press assiduously on civic and political 
leaders. It is in his dealings with the latter that he will be able to 
play an innovative role. 

The director focusing on innovation is bound to face several 
major political handicaps. Like any goal-generalist evaluator, he 
will rarely be able to base his ultimate defense of any proposal on 
reasoning as tight as one would expect from an engineer defending 
recommendations within his specialty. His efforts at persuasiveness 
will be further hampered, moreover, by his obligation regularly to 
throw out provocative (and thus potentially controversial) ideas 
and his need to resist routinization of his concerns (and thus his 
patterns of argument). By the time consensus envelops any idea, 
he will no longer have any reawn to be interested in it. At best, 
nonetheless, his reasoning may be akin to that of a judge who in a 
difficult case makes his central decision intuitively, after examin- 
ing the available evidence, but who then writes his defense of that 
decision for all the world to see. The defense is society’s safeguard 
against the uninformed and careless use of intuition. 

The proposals flowing from this approach to the planning role 
are bound to be controversial in many instances and virtually un¬ 


controlled use of zoning to maintain economic segregation: “I believe plan¬ 
ners should do all they can to combat these trends as un-American and un 
demoeradc.* , Most of the planners interviewed for this study who ranked below 
the director’s level refused to accept the argument that reform was outside 
their professional sphere. One suspects that the argument that it is finds ready 
acceptance only among planners (academics, with their commitment to dis- 
passion, excluded) who at some time or other have had to worry about the 
political problems of maintaining an agency. 
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possible in most for politicians to evaluate quickly. The promise 
of such planning can only be that it may help to keep curiosity 
and open-mindedness alive throughout the government and that it 
may produce a flow of valuable new ideas, of which every govern¬ 
ment has a chronic shortage. The fact that few individual planners 
can be expected to originate fundamentally new ideas should not 
affect this picture. The important thing in each jurisdiction will 
be the systematic search for ideas already in the public domain but 
likely to be ignored by existing operating agencies. Competence 
for the invention-oriented planning practitioner will consist 
largely of a taste for reading and conversing widely (though with 
discipline), and a capacity to show imagination in applying the 
ideas he finds to the setting of his own jurisdiction. The plain fact 
is that, except within certain narrow specialties, no one else seems 
to do this in most American state and local governments. Outside 
the sphere of military and foreign policy, it is probably not done 
nearly adequately in the federal government, either. 

Likely Political Reactions 

Both of these alternatives to the ideal of technical rationality are 
bound to appear threatening to some. To the extent that adminis¬ 
trators serve many values, the task of understanding the motives 
behind their particular recommendations is rendered more diffi¬ 
cult. On the other hand, it is far more likely to be undertaken 
vigorously, because politicians frequently let themselves become 
mesmerized by the techniques (not to mention the stable if nar¬ 
row political constituencies) of administrators who serve few 
values. This is not surprising. The progress of knowledge has made 
for ever greater specialization; it has led to the ever higher valua¬ 
tion of scientific as opposed to philosophic or commonsensical 
knowledge; and it has rendered ever more obvious in any event 
the technical ignorance of would-be general theorists and coordi¬ 
nators . 14 The ideals of “pragmatism” in thought and pluralism in 
pol itics are well suited to an age of special ization, and similarly 
encourage politicians to forego hard thought about the overall 

14 for a systematic exposition of the view that generalists are under severe 
pressure because of their technical ignorance even in organizations with mon- 
ocratic rather than democratic formal authority structures, see Victor A. 
Thompson, Modern Organization (Knopf, 1961). 
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consequences of the aggregate of their decisions. In the absence of 
immediate crises, it seems sufficient to think about the direct and 
obvious consequences of specific decisions, treating all as though 
they were unrelated. This is easiest not only intellectually, but 
also politically. If pressure groups perceive only their most obvi¬ 
ous conflicts of interest, why should politicians stir up hornets* 
nests by calling other conflicts to their attention? The same con¬ 
siderations are likely to lead politicians to cheer all technical 
innovations uncritically while ignoring or disparaging ferment in 
the quartern where general ideas about government, society, and 
the criteria of utility are pondered. 

It is passible to contend that these factors combined have pro¬ 
duced an American civilization in which remarkable technical 
dynamism contrasts starkly with philosophic sterility and political 
drift Many political scientists, on the other hand, argue with sophis¬ 
tication that the blindspots of our political system have been fun¬ 
damental contributors to our social and political peace and 
ultimately to the viability of our democracy. In the vast middle, 
those who believe that the balance between pluralism and central 
direction-giving in our society requires moderate shifting, those 
who believe that pluralism itself needs to be carefully cultivated if 
it is not to decline, and those who believe that domestic tranquil¬ 
ity and democracy are compatible with a political system organ¬ 
ized to think seriously about the adequacy of current institutions, 
policies, and priorities have a powerful case to make. They need 
not expect its validity to appear self-evident to American opinion 
leaders, however. Faith in the “invisible hand” of uncultivated 
pluralism, and distrust of all goal-generalist planning and evalua¬ 
tion, are bound to die hard in a society traditionally afraid of 
power and currently devoted passionately to specialization. 

A sensible view, however, would appear to be that the potential 
threat to pluralism and democratic control of goal-generalist 
evaluation and innovative thinking is not that the planners may 
be sly, stupid, or unwise, but that the laymen responsible for pub¬ 
lic decisions may accept their proposals uncritically. This seems a 
remote danger indeed in the American context. In any event, 
clarification of the nature of general planning claims would seem 
to be, in the long run, the best safeguard against it. Clarification 
would also appear likely to benefit the goal-generalist professions 
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by inducing them to abandon their ambivalent aspirations for 

“expert” status in favor of the search for provocative and wise 
ideas. 

We might conclude on this note, but I think two other points 
deserve to be noted. 

The first is that the goal-generalist evaluative and inventive 
roles may be difficult to combine in a single person or even agency. 
(It is true, as noted previously, that the director of an invention- 
oriented agency does essentially evaluative work, but his public 
role is that of advocate of new ideas.) The goal-generalist evalu¬ 
ator makes a claim to rationality which, though it may be limited 
to a specific area of policy, is essentially a claim to wisdom. He is 
likely to be taken most seriously, at least in the American political 
climate, if he cultivates a judicial manner and temperament, and 
if he presents the image of a skeptic rather than an innovator. The 
ideal posture for such an official is one of essential, though open- 
minded, conservatism. Vigorous occupants of the inventive role, 
on the other hand, would seem almost certain to acquire reputa¬ 
tions for being intellectually eager to question accepted doctrines, 
politically eager to challenge conventional ideas of the possible, 
and administratively eager to disregard jurisdictional boundaries. 
These activities are bound to cause a great many people to ques¬ 
tion the basic soundness of judgment of those performing them. It 
is probably too much to hope for more than that the critics will 
concede the value of the inventive function and the need to main¬ 
tain a few official gadflies. They are most likely to do so, one would 
hypothesize, where organizational structure aids them by separat¬ 
ing the evaluative and inventive roles and claims to value. 

This suggests the second point referred to above, namely that 
professionals who adopt the general inventive role need great pa¬ 
tience and a capacity to be satisfied with indirect rather than direct 
influence on events. It is probably difficult to instill these charac¬ 
teristics in practitioners. C. David Loeks recalled that during his 
first few years in St. Paul, when he thought he was laying the 
groundwork for “real” planning by doing simple factual surveys, 
recommending solutions to specific narrow problems, and estab¬ 
lishing friendly relationships, the whole city seemed receptive. 
When he began to talk about producing plans, however, resistance 
immediately became apparent. By 1959, when I came on the 
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scene, St. Paul planning was in full stride but few planners be¬ 
lieved any longer that they could win approval for proposals that 
interfered significantly with market forces, or that were likely to 
cost the city large sums of money. More than half the city’s 
planning personnel were actively seeking other jobs. Even those 
who were not reported that they had been unprepared emotion¬ 
ally and intellectually on leaving school to meet serious resistance 
to their plans. Most said they now often wished that they could 
afford to leave their frustrating profession. 

Loeks himself said that he had achieved a measure of content- 
ment by emphasizing the educative role of planning. He claimed 
to see his whole profession as an articulator of long-ignored prob¬ 
lems, rather than of precise solutions. He judged that the pr ima ry 
object of planning should be to educate people to expect their 
governments to deal with more problems, by more refined means. 
In this view, it hardly mattered that specific plans were ignored. 
Periodically, when crises struck, clusters of planning ideas would 
reach fruition, even if not in the forms anticipated. Planners had 
to keep on producing new analyses and plans, had to keep the 
educative process m operation, and had to be ready when the 
cnses came. Loeks pointed out that although particular plans 
rarely appeared to have much effect on development, many plan¬ 
ning ideas about the proper functions of government had become 
acceded, even if often in distorted fashion, during recent decades, 
in addition many planning design principles had been adopted 
by private developers, even where not compelled by public au- 
onties. Loeks was perfectly aware that no one could determine 
whetherplanning ideas as actually and selectively applied had 
benefited humanity, or whether practicing city planner* had con- 

f° ^ aC ? ptaDCC of ideas - Similar uncertainties 

p ^ued all professions, however, and the alternative to accepting 

them was the most fruitless kind of dissatisfaction P * 

Mmt °f the planners interviewed, on the other hand, were not 
satisfied to think of themselves as educators. They wanted to see 
Aeir plans adopted m roughly the forms they presented them- and 

doM WOTe ** 

could S rt ? f ied - Rodney commented that he 

could bear to think of plan implementation requiring many dec 



The Means of Planning 353 

that guaranteed his plans could never be accomplished. As it was, 
he saw his city developing and redeveloping in ways o£ which he 
disapproved, while his major proposals, which had already been 
tailored to interest group rather than purely professional specifica¬ 
tions, appeared likely to become obsolete before they received 
serious consideration. He saw little reason to have faith in his 
ultimate contribution to civic betterment. He had not entered 
planning to be an educator, but rather to be a planner, a coordi¬ 
nator of human actions. He thought that virtually all recruits to 
the profession were motivated similarly. He felt certain that good 
professional planners could devise proposals that would benefit 
any city. Yet politicians seemed willing to implement only a very 
few of them, and then only after delaying, diluting, and distorting 
them to the point where they failed to serve any broad planning 
objectives. He toyed with the idea that tax-exempt foundations, 
free from direct democratic control, might take over many of the 
functions of government concerned with long-range needs. The 
unreality of his fancy suggested the unreality of his original (and 
probably typical) aspiration. It also suggested the difficulty of 
maintaining morale in a profession devoted to political inno¬ 
vation. 

To explore the reasons why these experienced planners had 
come to conceive their potential contribution so modestly, let us 
turn to an examination of the political setting in which they 
worked. 



VII 


Political Restraints 
and Strategies 


Introduction 

Restraints make strategies necessary. And in large part it is by 
evaluating the success of strategies that observers try to discover 
the importance of particular restraints. In this chapter, I shall deal 
primarily with external (political) restraints on planners" actions. 
But external restraints can never be separated entirely from inter- 
nai (or ethical) restraints if we want to explain why certain strate¬ 
gies are chosen rather than others which appear equally plausible. 

The thesis of this chapter is that the city planner, like almost 
everyone in American politics, controls so little of his environ- 
ment that unquestioning acceptance of its main features is a 
condition of his own success. 1 I shall argue that American city 
planners have in recent years escaped charges—such as those 
leveled at advocates of national planning—that they are “socialist*" 
and dictatorial because they have so well adapted themselves to 
the political systems in which they work. 

Nor has this come about without awareness on their part. 
Robert Walker, in a book known to all planners, recommended 
this course to the planning profession two decades ago. 2 He 
asserted that planning agencies could never be successful unless 

*The word “success- is here employed to denote: (i) direct influence on 
policy decisions and (*) the prestige that follows from recognition by others 
of that influence. 

% 2 The Planning Function in Urban Government, ist ed. (Chicago: Univer¬ 
sity of Chicago Press, 1941), pp. 366-367. 
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they cultivated harmonious personal relations with local politi¬ 
cians and operating agency personnel. He -expressed this conclu¬ 
sion even more strongly a decade later (1950) in his second edition 
of the same work. He now advised that planning agencies could 
not survive if they tried to advocate their own policies or to 
recruit support for them publicly. The planner’s alternatives, he 
said, were: (1) to flail away ineffectually in the public forum, 

(2) to deal with issues of slight importance (e.g., zoning to pro¬ 
tect property values, or designing individual public works), or 

(3) to serve as the confidential adviser of incumbent officials. 
Walker found that most planning agencies had lapsed into the sec¬ 
ond alternative. He personally believed that only by adopting the 
third could planners make a significant contribution to urban life. 

Planning cannot be considered “one among equal public serv¬ 
ices/’ Walker continued; its function requires it to be all- 
inclusive. Planning officials should have direct access to the chief 
executive, so as to help him formulate the comprehensive policies 
of his administration. In order best to carry out this task, the 
planning agency should eschew independent action, since other 
officials will not be likely to listen sympathetically to the advice of 
planners who publicly criticize or otherwise embarrass them. The 
authors of a more recent article have carried Walker’s approach 
one step further, contending that if a city planner believes that 
“he is being deliberately by-passed, or if he strongly disagrees with 
managerial policies [of the chief executive]. It is his duty to 
tender his resignation if the differences cannot be resolved/’ 8 

Walker’s work, along with all the literature of recent years 
showing that politics and administration are inseparable, has no 
doubt helped to convince city planners that they are ethically 
justified in playing the political game. Such was not always the 
case. Walker himself found, and the matter Is not open to serious 
dispute, that a distrust of politics characterized the whole early 
planning movement. 4 Most early planners seem to have had little 
doubt that they could judge the public interest, and to have sus- 


3 peter H. Nash and James F. Shurdeff, “Planning as a Staff Function in 
Urban Management/* American Institute of Planners Journal, XX, No. 3 


(Summer 1954), 136-147- The quotation is at p. 139* 

4 op. cit., pp. 143-145. See also T. J. Kent, The Urban General Plan (San 

Francisco: Chandler Publishing Co., 1964), pp. 53 - 59 * 
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pected politicians who opposed them of having nefarious, or at 
least ignoble, motives. Today’s city planners are less confident of 
their own infallibility and more respectful of the value of the 
political process. Moreover, they believe that they cannot be 
judged as planners without an assessment of their actual influence 
on community decisions. 

The modem planner, therefore, when he reaches positions in 
which he bears responsibility for formulating the political strat¬ 
egy of his agency, must decide his general approach to the prob¬ 
lems posed by politics. With so many values to be concerned 
about, the planner has a great deal of freedom in choosing his 
battlegrounds. The avowed specialist has much less discretion. He 
can fight hard for his program, or present its case phlegmatically. 
He may, of course, become involved in disputes as to how his pro¬ 
gram should be carried out. But at least one can predict the kinds 
of programs with which specialist officials will concern themselves. 
School officials, park officials, sanitary engineers, and so on, when 
they choose to fight, engage in characteristic kinds of battles the 
country over. On the face of things, planners may legitimately 
fight for any values in the urban environment that they consider 
worthy of protection. In practice, planners do exercise this discre¬ 
tion to some extent, but they do not exercise it anew on every 
issue. For the most part, each finds that he must decide his gen¬ 
eral posture with relation to the political process, and stick with 
his decision. The bureaucrat who chooses to act as a confiden¬ 
tial adviser to government officials cannot change his character at 
will to fight publicly for independent policies. He may do so occa¬ 
sionally, but only at the risk of jeopardizing his chosen primary 
role. I shall argue that the “Walker” approach is very likely con¬ 
ducive, as he claims, to the survival and growing respectability of 
planning in the American political environment, but that it en¬ 
courages planners to eschew all but the most noncontroversial 
values and the most predictable effects of actions. 

The planner who stirs controversy risks failure, perhaps not 
only in the particular batde he has chosen to fight but also in bud¬ 
get and program battles for years to come. As a result, when the 
idea takes hold that a principal component of “good” planning is 
political success, the temptation is great to choose “easy” political 
paths. Generalists, because they have so many opportunities for 
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battle from which to choose, are perhaps more easily tempted than 
specialists, who know at least the most important values they are 
hired to defend, and can develop clear rationales for defending 
them. 


Implications of “Consensus** Planning 

Several implications of the tendency to equate successful plan¬ 
ning with good planning may be noted. On the one hand, it 
reduces the plausibility of arguments that planning threatens es¬ 
tablished values or the democratic process itself. If this planning 
does threaten established values, it must do so by means so inad¬ 
vertent or obscure in intent that intelligent observers cannot 
foresee the effect at the time the plan is proposed. This very fact, 
however, undermines the planner’s claim to have a comprehen¬ 
sive, or rational, approach. If he must confine himself to the areas 
of consensus, he can never propose plans that give all values, con¬ 
troversial or not, their proper due. This argument, it should be 
noted, has nothing to do with the argument advanced earlier that 
planners cannot discover the overall goals of society. What we are 
saying here is that even the degree of comprehensiveness that the 
political city planner can achieve must be distorted in practice by 
his need to avoid controversial values. 5 

The consequences of the planner’s avoidance of controversy are 
not all unfortunate. His tendency to search for projects on which 
consensus can be achieved may serve, if he is successful, to focus 
public attention on areas of consensus rather than conflict. If the 
planner cannot solve society’s disruptive conflicts, perhaps he can 
reduce their importance by diverting attention from them. Ed¬ 
ward Ranfield argues in Political Influence ® that ritualistic, plati¬ 
tudinous public discussion of issues that actually turn on poten¬ 
tially disruptive considerations (e.g., racial conflict) may serve a 
similar purpose. The diversion of attention from threatening con¬ 
flict can be dysfunctional if it serves to intensify the eventual dis¬ 
ruption; but the possibility frequently exists that disruption can be 
avoided entirely, and the problem will work Itself out as well as it 
might in any event, if public expression of the conflicting Interests 
can be avoided. No one can say in advance for every issue whether 

5 See page 196, above, for an ethical justification of this avoidance. 

e New York: The Free Press of Glencoe, 1961. 
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public discussion should be encouraged or avoided. Here is another 
problem that wise men must deal with anew in every case. 

If the planner can truly conceive projects whose foreseeable 
consequences are favorable by everyone’s criteria, then presuma¬ 
bly his projects may reasonably be judged to be of net benefit to 
the community. In this case, though the planner may not be solv¬ 
ing the community’s most important problems, he may make a 
definite contribution to its well-being. The possibility always 
exists, in addition, that the accomplishment of planner objectives 
will give such satisfaction to community members that other 
sources of dissatisfaction will seem less important to them. For ex¬ 
ample, if planners can attract enough investment to maintain full 
employment in a city, those liberated from the threat of unem¬ 
ployment may worry less about their noneconomic grievances. On 
the other hand, of course, with their economic worries gone, they 
may have more time to think about other problems. Planners can¬ 
not foresee these long-range effects of change on the human mind 
any more than politicians. In fact, politicians may plausibly claim 
to know the minds of their constituents better than planners do. 
Probably because such effects are so difficult to predict, they are 
never discussed by planners defending their proposals. 

Consequently, the charge may be made that planners who serve 
the unrelated narrow goals on which consensus exists do not neces- 
sanly serve the public interest. By this view, communities are not 
necessarily logical; any community’s consensus on specific points 
may be inconsistent and self-defeating. The only way to assure that 
it is not is to relate the community’s immediate objectives on which 
consensus exists to its most profound desires. Planners may achieve 
political success without taking this latter step. Thus, they cannot 
prove their wisdom merely by pointing to their political successes. 
This may be true even though, as I argued in Chapter VI, society 
far its part can expect no safeguards against unwise recommenda¬ 
tions from planners except those of the political decision-making 
process. 


Conditions of Politically Effective Consensus 

Beyond a certain point, it becomes fruitless to talk about con¬ 
sensus m the abstract. We must turn to talk of politically effective 
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consensus. In Chapter V, I briefly discussed the veto-group charac¬ 
ter o£ American domestic politics, and the unwillingness of 
politicians to choose in the absence of firm consensus. There I 

defined consensus as the absence of articulate opposition, not as 
the presence of unanimous support. If we can achieve some under¬ 
standing of the conditions under which such opposition to propos¬ 
als is likely to be absent, we may refine our perception of which 
values city planners most typically serve, and our understanding of 
why they serve them. 

Marver Bernstein argues that veto-group politics forces pro¬ 
ponents of positive governmental action to argue in terms calcu¬ 
lated to appease all potentially hostile groups. 7 He bases his 
generalization on his own study of the histories of the independent 
regulatory commissions. He finds that every group of reformers 
that has persuaded Congress to establish a regulatory commission 
has been forced to prune its goals drastically during its campaign. 
Each has had to overcome the typical arguments against positive 
government that characterize our society. The members of each 
have been called socialists. Impractical dreamers, proponents of 
“big government,” and so on. Each has eventually made clear that 
its reform was intended merely to reestablish free competition. 
Each commission, once formed, has adopted a judicial proce¬ 
dure and focused on obtaining fairness between the contend¬ 
ing parties in cases brought before it, rather than pressing home a 
conception of society’s interest. Each has done so in large part out 
of recognition that the courts. Congress, and articulate public 
opinion all favor the protection of individual rights, while harbor¬ 
ing at the same time deep suspicions of positive action in the name 
of that elusive abstraction, the public interest. 

Planners cannot adopt a purely judicial procedure because their 
role, in the eyes of most people, is to propose new policies. Yet 
many planners in the past have abjured this role to seek a judicial 
one. Robert Walker found in his 1937-1938 tour of thirty-seven 
American cities (including the largest ones) that most planning 
staffs confined their work to zoning administration. 8 Since World 

7 Regulating Business by Independent Commission (Princeton: Princeton 
University Press, 1955). 

8 Op- cit.j p. 330. 
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War II, however, positive planning in the urban sphere has be¬ 
come respectable. The bogey of socialism is almost never raised in 
responsible circles. Conservative Republicans in the Twin Cities, 
men who became extremely upset at the thought of federal plan¬ 
ning, said without qualm that “we can use some planning here.” 
We must ask what insights into the nature of politically effective 
consensus have permitted planners to win this respectability. 

The most serious barrier to planning success has been, of course, 
that discussed by Bernstein: the fear of governmental power that 
pervades American society. Some planners have contended with 
this fear as New Dealers did several decades back: they have 
argued that by accepting the modest exercise of public power to 
save urban investments today, the private sector will retain more 
power relative to the public sector in the long run than it can by 
any other means. They constantly reiterate that they can accom¬ 
plish very little except by providing profitable opportunities for 
free enterprise. The prudent investor, they say, avoids uncertainty. 
He prefers not to invest in any section or neighborhood unless he 
feels that its future is secure. The prime task of planning, it fol¬ 
lows, is to assure investors of a public resolve to maintain the 
quality of given areas and to help investors improve them. They 
emphasize that all investment occurs in a legal framework and is 
affected by it. Their proposed ordinances (seldom spoken of as 
regulations) are designed to make investment less risky. The pros¬ 
pect, they say, is that unless something is done to this end, central 
cities in large metropolitan areas will be lost as fields for private 
investment. Yet the cities ultimately are indispensable; as this is 
realized, government will—unless today's modest plans are 
accepted—have to take an ever bigger role in reclaiming them. 

The power aspect of this analysis is seldom expressed so baldly, 
because one of the folkways of American politics (referred to ex¬ 
plicitly by some of the planners interviewed) is to avoid the 
mention of power. The proponent of public action who mentions 
power comes under suspicion by virtue of this alone. Nevertheless, 
most planners understand very well that they must not ask for sig¬ 
nificant increases in public power. They know, similarly, that they 
incur great risks whenever they propose public ownership of a new 
facility. The word subsidy is even more dangerous, and some plan¬ 
ners in the Twin Cities who believed subsidization of public 
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transit to be inevitable dared not say so except in strictest 
confidence. 

On the other hand, there is today widespread acceptance— 
despite frequent protests from the individuals compelled to 
sell—of the use of public power to assemble and clear land for 
private developers. When such a project is finished, the govern¬ 
ment owns no more than it did before. Surprisingly, the public 
loss on such transactions is almost never referred to as a subsidy. 
Planners can generally forestall discussion of the loss by showing 
that increased tax revenues from the land involved will make up 
the loss within a few years. Similarly, zoning is justified by its 
promise to make the environment of private investment decisions 
more secure. Planners emphasize that subdivision regulation is 
aimed not at responsible developers but at the outrageous abuses 
of “hit-and-run” developers who have no interest in the long-term 
maintenance of property values. Building codes are necessary to 
assure that a few property owners do not start chains of deteriora¬ 
tion that would eventually blight whole neighborhoods. The St. 
Paul land-use plan urged city officials to make sure that any new 
private commercial development was based on adequate market 
analyses; the idea was to save investors from their own mistakes. 
Those who wrote the Central Minneapolis Plan stressed that 
business needs were satisfied downtown as nowhere else. 


Obstacles to €i Controversial ” Planning 

Beyond planning to strengthen the free enterprise system, of 
course, there are a number of services that Americans traditionally 
recognize to be within the proper sphere of government. Planners 
do not risk being charged with socialistic or dictatorial tendencies 
when they propose alterations in street patterns, purchases of park¬ 
land, construction of sewer facilities, and the like. Clear threats to 
public safety and health are likewise recognized as proper public 
concerns. But when planners propose novel or expensive projects 
that cannot be justified by their benefits to property owners, they 
run afoul of several powerful social mechanisms. Among these are: 
(1) the necessity of gaining support from politicians who avoid 
controversy and cooperation from officials in the operating depart¬ 
ments who are jealous of their powers; (2) the legal and financial 
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restraints upon the city government, which operate to prevent 
even some activities in which politicians and agency heads are 
willing to engage; and (3) the lack of executive authority within 
the planning agency itself. 

First let us consider the tendency among politicians to shy from 
controversial issues. Incumbent officeholders in the Twin Cities 
seldom encountered defeat at the polls unless they became identi¬ 
fied with unpopular issues. In the absence of party machines or 
even party labels (both cities used the nonpartisan ballot), they 
found no asset comparable to a familiar name. They were loathe 
to risk their natural advantage in a competition based on name 
familiarity by engaging in controversy. Most were willing, of 
course, to champion causes certain to increase their popularity; 
when confronted with new issues, however, they were plagued by 
uncertainty as to which side, if either, would prove more popular. 
They inclined to doubt that any novel or expensive proposal 
could possibly win the support of everyone. They operated frankly 
on the theory that the gratitude of voters was short-lived, while 
voter resentment was undying. Given the choice between making 
one enemy and losing the opportunity to make five friends, almost 
all (we may infer from their practice) preferred the latter.® 

® Harold Sand* secretary to Minneapolis Mayor P. Kenneth Peterson, ex¬ 
plained the Mayor*s overall strategy to me in the summer of 1959. The follow¬ 
ing paraphrase of Ms account appeared originally in my monograph, A 
Report on Politics in Minneapolis (Cambridge: Joint Center for Urban 
Studies of Harvard University and the Massachusetts Institute of Technology, 
1 95 #* 

“Peterson does not actively sponsor anything. He waits for private groups 
to agree on a project If he likes it he endorses it. Since he has no formal 
power with which to pressure the Council himself, he feels that the private 
groups mint take the responsibility for getting their plan accepted. 

“He never attempts to coerce aldermen. Instead, he calls them into his 
office to reason with than. Hie Mayor could call a press conference, but he 
has not done so In Ms two years in office. To do so, he feels, would antagonize 
people and so actually decrease his Influence. 

“The Mayor has let citizens 9 groups use the facilities of Ms office to work 
out solutions to certain prosing and highly controversial problems. Such 
solutions are often then seized upon by him and by the Council and adopted 
without amendment. r 

If the Mayor does not fight his opponents in the Council, neither does he 
help his friends there. He remains aloof from aldermanic campaigns. It is 
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These politicians knew that many kinds of characteristic opposi¬ 
tion are slow to form, but vehement once formed. Many groups, 
they realized, neglect to stir until after irreversible steps have been 
taken. Small property owners in Minneapolis" Lower Loop Rede¬ 
velopment Area, for instance, confidently assured newspaper re¬ 
porters until the final months before their buildings came down 
that the project would never get under way. The politicians knew, 
finally, that they could not possibly foresee all the kinds of opposi¬ 
tion that might arise to haunt them. In this situation, it was most 
profitable to talk about honest, efficient, economical government, 
to make sure that one’s ward got its share of expenditures for rou¬ 
tine public services, and to attend a great many social functions. If 
the voters occasionally elected a couple of councilmen or a mayor 
who had grander ideas, they could seldom carry many colleagues 
with them. Things had been different at various times in the re¬ 
cent past, with the Minneapolis Central Labor Union and the St. 
Paul Trades and Labor Assembly enforcing a modicum of disci¬ 
pline on matters of importance to them. Both had defined their 
interests conservatively and narrowly, however. Neither, paren¬ 
thetically, had shown any interest in planning. Nevertheless, in 
the city election of 1957 the charge of bossism had cost labor its 
dominant position in Minneapolis politics. St. Paul's labor leaders 
took this to suggest that their continued electoral dominance 
depended on their extracting virtually no price, except on matters 
of the city’s relations with its own unionized employees, from offi¬ 
cials elected with the aid of labor endorsement. Despite their cau¬ 
tion, labor's endorsed candidates met their worst defeat since 
before the Depression in the city election of i960. 

The uncertainty as to public reactions that confronted Twin 

more democratic to let the voter decide on each office, he feels, without being 
beguiled by candidates who are merely trying to help each other. 

“The Mayor will neither argue about an issue nor publicly commit him¬ 
self. If an alderman inquires publicly about his stand on a particular bill, he 
is noncommittal. 'We would say it is unfortunate that Alderman so-and-so has 
chosen to make this suggestion to the newspapers first. Nevertheless, it may be 
useful. We will conside it/ 

“Peterson, nevertheless, has been more active than his predecessor in tes¬ 
tifying before legislative committees and in addressing the Hennepin County 
delegation to the legislature. He lobbies, however, only when the major groups 
in the city and in the Council are united.” 
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Cities politicians was due in large part to the truncated nature of 
each city’s interest group structure. Where there are representa¬ 
tives of interest groups, they serve to inform politicians of probable 
reactions to proposals. Few but professional representatives can 
perform this function well. The professional can spend a large 
part of his time talking with public officials and with other 
representatives of interest groups. He learns the devious byways of 
government. He acquires sophistication in sifting from the pro¬ 
posals pending at any time those that are likely to affect his 
organization. It is he who, in the first instance, expresses its 
concern. 

The job of maintaining an organization is, of course, an absorb¬ 
ing task in itself. Certain organizations that exert political influ¬ 
ence have nonpolitical reasons as the primary justifications of their 
existence. If they have paid employees, they can quite easily assign 
one or more to spend time on civic affairs. Business organizations 
and labor unions fit in this category. It is more difficult, however, 
to keep up an organization the primary purpose of which is 
political. A great deal of energy and money is needed to maintain 
the self-consciousness of members, convince them that their com¬ 
mon interests warrant paying dues, inform them of accomplish¬ 
ments, and employ professional representatives. When the num¬ 
ber of an organization’s potential members is great, a small 
proportion of them may be able to support the organization at 
little cost to each individual. When the local level of government 
is compared with the national, it is obvious that unless the propor¬ 
tion of potential members who support each potential organiza¬ 
tion is for greater, the number of organizations is likely to be far 
smaller. Since many interest groups at the federal level operate out 
of individual lawyers’ offices, it may be stated that the minimum 
cost of supporting an organization is not much less at the local 
level. Perhaps one might generalize that, other things being equal, 
government becomes easier to understand as the jurisdiction be¬ 
come smaller, but probably there will be fewer interests that have 
representative who do understand. In Minneapolis and St. Paul, 
only a few interests consistently kept a professional eye on more 
than one or two aspects of local government. These were business, 

taxpayer, real estate, labor, and “good government” organi¬ 
zations. 
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The “good government” and labor organizations tended not to 
become active in controversies about planning proposals. The 
former had memberships so diverse in political opinion that they 
tried to avoid taking stands on controversial issues. Like local poli¬ 
ticians and newspapers, they inclined to campaign for honest, effi¬ 
cient, economical government. They frequently clashed with 
politicians about who best understood the requirements of 
efficient government, but almost never did they commit them¬ 
selves as organizations on matters of substantive policy. (They 
might, of course, encourage their members to think about contro¬ 
versial problems as individuals. The Leagues of Women Voters, 
for example, regularly sponsored debates and round table discus¬ 
sions.) The labor unions knew that most proposals initiated by 
them were sure to be vetoed by the other organized groups. They 
worried, moreover, about incurring the charge of bossism. There¬ 
fore, they tended to narrow their area of concern to such bread- 
and-butter issues as the wages of unionized public employees and 
hiring policies on public projects. For the rest, labor in each city 
was politically inactive except at election times. Minneapolis plan¬ 
ners claimed that they knew of no labor representatives with whom 
they could consult on a continuing basis during the preparation of 
the Central Minneapolis Plan. 

Labor leaders, moreover, seldom vetoed proposals for public 
action. Their initial bias was favorable, especially toward propos¬ 
als that promised to create employment. Business, taxpayer, and 
real estate groups, on the other hand, posed strong potential veto 
threats to any proposal. All three tended to emphasize the tax rate 
in their thinking; the business and real estate groups inclined to 
oppose regulatory proposals as well. Their inclination, however, 
was seldom doctrinaire, though it often sounded as if it were. If 
they could be convinced that projects were designed to benefit 
business, or to save taxpayers money in that not-too-long run, they 
were likely to give their support. 

The element of temperament also had its place, of course. 
Minneapolis businessmen, for instance, seemed more willing to 
hear out planning proposals then their St. Paul counterparts; the 
latter tended to suspect that planners were always trying to “put 
something over” on them. The hostile reaction of downtown busi¬ 
nessmen to the St. Paul Central Business District Study, described 
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in Chapter II, may be viewed as a manifestation of this tendency. 
Also, members of the St. Paul Housing and Redevelopment Au¬ 
thority staff had incurred the displeasure of many businessmen by 
continuing to produce reports asserting the need for public 
housing. Some businessmen hardly distinguished between the 
Housing Authority and the Planning Bureau. 

In general, the interest group structure of Minneapolis was far 
more fully developed than that of St. Paul. One reason may have 
been that Minneapolis was larger. More important, probably, was 
that the St. Paul business community had lived for thirty years 
with a labor-dominated city government. Some observers claimed 
that it had become a reflex for St. Paul businesses to content them¬ 
selves with exercising a veto over all proposals for public spending 
and regulation. Since St. Paul government could hardly do less 
than it was doing, and since it was not likely to be allowed to do 
more, public interest in the government had withered. Only in 
the most recent four or five years had the attitude of business 
apparently begun slowly to change; the results were still impossi¬ 
ble to assess. 1 ® 

Had Twin Cities planners wished to battle the interests of busi¬ 
ness and taxpayer groups, they would have had to marshal 
overwhelming support from other elements of the community. 
Their chances of success would have been minimal. The newspa¬ 
pers would not have been likely to help. Even with their help, the 
interest of a broad public would have been extremely difficult to 
create and sustain. The dangers of trying would have been 
enormous. Any agency that ventured on such a course would al¬ 
most surely have found its budget and staff cut drastically within a 
short while. Politicians had enough pressures on them, they felt, 
without having civil servants go out to recruit more. 

Twin Cities politicians, however, seemed no more doctrinaire 
then businessmen. They could be generous in their forgiveness of 
administrators whose political efforts turned into political benefits 
for them as politicians. Some at least recognized that if they 


For lie background of the assertions in the last four paragraphs, see 
Re P°ri on Politics m Minneapolis and A Report on Politics in St. Paul 
(Omhndge: Joint Outer for Urban Studies of Harvard University and Mas¬ 
sachusetts Institute of Technology, 1959,. I can assert the accuracy of this 
picture only through September 1960, when I left the Twin Cities. 
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wanted to shy away from controversial matters, they did well to 
permit their administrators to seek support for new proposals 
independently. The administrator who exercised this option had 
to be prepared, needless to say, to rue his risks independently, too. 
Projects like the redevelopment of the Lower Loop provided cam¬ 
paign arguments for incumbent politicians when they became 
generally recognized as community assets. The action of Minne¬ 
apolis city planners in working with businessmen to win support 
for the Central Minneapolis Plan was, seen in this light, within 
the rules of the game. The planners had a fighting chance (no 
morel) to reverse the City Council's annoyance at their boldness 
and actually to gain in stature with it if the friendly attitude of 
business toward the plan persisted and spread throughout the 
community. Had they chosen to recruit support for public housing 
proposals instead, their chances would have been slim indeed. 

The planners were restrained further by their perception of the 
manifest advantages to be gained by acquiring popularity within 
the city administration. Most administrative officials within each 
of the Twin Cities had their recognized places in the governmen¬ 
tal structure, and their established proportions of the city budget. 
They were the recognized experts within their spheres. No one 
tried to reduce their share of the budget, and they reciprocated by 
neglecting to press their own ambitions with much vigor. Most 
city agencies were headed by veterans of the local civil service, an 
institution not geared to encourage mavericks. The few positions, 
such as planning director, which were regularly filled from outside 
the system were recognized as sources of potential disruption. 

The veteran agency-heads all had established relationships of 
trust with the members of the City Council. The councilmen 
appreciated the willingness of the civil servants to avoid embar¬ 
rassing them. In quite a few cases, councilmen and agency heads 
were close personal friends. They sympathized with each other's 
problems, and respected each other's working solutions to them as 
“the best possible." They reinforced each other’s views about those 
who would upset the framework in which they had such secure 
places. 

Most agency heads, of course, had some relations with interest 
groups. They were governed in these dealings, however, by im¬ 
plicit rules of the game that were no less binding for being unwrit- 



368 The City Planning Process 

ten. The rales appeared to be designed for the benefit of City Hall 
professionals—politicians and administrators both. Their primary 
functions were to keep down the level of interest group activity— 
which is to say, demands on government—and to deter maverick 
administrators from starting jurisdictional battles. The rules, 
nonetheless, were sufficiently defensible in terms of democratic 
ideology so that no one could appeal from their effect with assur¬ 
ance of public sympathy. Some of the most important rules, as 
both satisfied and disgruntled administrators defined them for me, 
were: An agency may consult with interested groups, but not take 
the initiative in forming them. It may inform leaders of interest 
groups of significant developments, but not try to persuade them 
to arouse their members; it may tell representatives of interest 
groups in a factual way that a proposal cannot succeed without 
their support, but it cannot urge them explicitly, let alone put 
pressure upon them, to give that support. Controversies within 
City Hall should be kept from the newspapers. Even if the out¬ 
lines of a dispute become publicly known, no party to it should 
carry his case to the newspapers; at the same time, no one should 
use the opposite technique of attracting newspaper interest to an 
issue by acting conspicuously secretive. The administrator's object, 
though it may require different tactics in different situations, 
should be to keep himself unobtrusive. Quite obviously, the 
boundaries of toleration were not precise, and it was easy for those 
who were not veterans to cross them inadvertently. Those who 
administered established programs had the least difficulty. Plan- 
ners administered nothing, however, and were expected to offer 
new proposals regularly. They could not avoid running serious 
risks if they proposed projects likely to stir pressure group and 
newspaper interest. Their uncertainty as to which of their actions 
would antagonize the City Hall professionals was in itself an im¬ 
portant restraint. 

The elective City Hall professionals acted on the assumption 
that power had to be exercised occasionally if it'was to continue to 
influence action. They willingly paid the price of public criticism 
for periodic demonstrations of their ability to punish mavericks. 
The alternative was to run the risk that the mavericks in time 
would get them into worse trouble, with their constituents if not 
necessarily with the newspapers. The Minneapolis planning bud- 
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get, for instance, was cut back in i960 after five years of rapid rise. 
The planners believed that they had been disciplined, in part for 
engaging in a jurisdictional dispute with the city engineer over 
who should do major streets planning, and in part for neglecting 
informal City Hall relationships in favor of cultivation of outside 
groups and the local press. Similarly, the City Hall professionals 
engaged during i960 in a battle with the newspaper and good 
government groups over a proposed charter revision intended to 
give Minneapolis a “strong mayor” type of government. An engi- 
neer in the city's employ was found to have been circulating one 
of the voter petitions needed to force the referendum. The engi¬ 
neer had not violated any laws or directives, but the City Council 
canceled an appropriation for him to attend a professional conven- 
tion. The newspaper editorialized against the Council's action but 
to no immediate effect. After the newspaper lost interest, and the 
Council felt its point had been made, it actually permitted the 
engineer to go to his convention. The latter action was taken so 
quietly that the newspaper did not even carry news of it. The 
Council wanted to make clear, apparently, that punishment and 
advancement within City Hall depended on its favor alone. 

Most city officials looked with disfavor on planners' assertions 
that their view was comprehensive. The heads of other agencies 
generally said without hesitation that they had no quarrel with 
planners so long as the planners did not try to tell them how to 
run their own departments. To planners, this qualifier seemed ex¬ 
tremely serious. The Minneapolis planners felt, for example, that 
they could not possibly develop a downtown plan without consid¬ 
ering the handling of traffic. In the end, their most significant 
proposals had to do with traffic control, much to the annoyance of 
the city engineer. He took the position that street planning was 
none of their business. Similarly, the city engineer of St. Paul told 
me that while he had no objection to letting city planners com¬ 
ment on his proposals for public works, he had no intention of 
working with them in the conception stage of project planning. 
He tried to consider the impact of his projects on land use, he said, 
but he could not share his office's responsibility for proposing pub¬ 
lic works with anyone. 

In both Minneapolis and St. Paul, several operating depart¬ 
ments had willingly let the planning agencies make facility 
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location studies for them. They were short of staff for this kind of 
work, and had no fear that by letting out this work to planners 
they might imperil their own status. Officials of each reacted with 
disfavor, however, to the suggestion that planners be given the 
authority to approve or disapprove their locational decisions. 11 
They argued that decisions about the relationships of land uses to 
each other were no more Important than decisions about the qual¬ 
ity of each public service. In practical terms, they recognized that 
their own prestige would suffer if another group of public officials 
were admitted to have a more comprehensive, or better, view of 
the public interest than they. 

A second mechanism (see above, page 361) restraining planners 
was the usual requirement that they work within the existing 
limits of local government powers. These limits were severe. Both 
Minneapolis and St. Paul had to get along, for example, within 
spending limits prescribed by their city charters; the charters 
could be amended only by referendum or vote of the state legisla¬ 
ture. As a general rule, the legislature refused to amend any city’s 
charter unless that city’s own legislative delegation made the re¬ 
quest. With no party machines to discipline them, Twin Cities 
legislators had no reason to take responsibility for tax increases, 
and usually preferred to force a referendum. The voters of both 
cities were so suspicious of charter amendments to raise taxes that 
they invariably voted “no” if any articulate opposition emerged 
during the campaign. The more novel and controversial the pur¬ 
pose for which the increase was intended, of course, the less likely 
was the campaign to be quiet. In the quarter century ending in 
1960, the Minneapolis electorate voted on seven proposed tax In¬ 
creases. It approved one, a one-mill Library Board increase in 
1942. The St. Paul electorate during the same period rejected ten 
proposed increases while accepting four. 12 

The cities were also short of nonfinancial power. Most observers 

11 Minneapolis planners did have the power under a 1959 charter amend¬ 
ment to disapprove decisions on the location of schools, subject to overriding 
by a two-thirds majority of the elective school board. 

^St. Paul voters had, it should be noted, permitted indebtedness to reach 
its charter limitation of 10 per cent of full and true valuation. Minneapolis 
voters did not have to approve bond issues, but the City Council had gradually 
reduced the city s debt to 3.8 per cent of full and true valuation. The valua¬ 
tions of the two cities appeared to be based on comparable standards. 
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believed that the same generalization could be made about 

referenda to increase the scope of city powers as could be made 
about those on tax increases: namely, that no amendment would 
pass if any substantial interest group opposed It. Planners found it 
almost impossible to conceive of large projects that did not run 
afoul of at least a few provisions of the city charter. During the 
Central Minneapolis planning process, for example, it was uncer¬ 
tain whether the city possessed power to operate parking facilities. 
A more urgent situation developed at a late stage in the Lower 
Loop Redevelopment Project. The city suddenly became aware 
that there were more than sixty liquor stores in the Redevelop¬ 
ment Area. The total number of liquor licenses had been limited 
for many years; licenses had been bought and sold for substantial 
sums; and many of the current licensees claimed that the licenses 
represented a major part of their capital. City leaders judged that 
they would make many enemies, and violate common decency, 
unless they permitted the licensees to relocate. Since 1887, how¬ 
ever, the area within which licenses could be issued had been lim¬ 
ited, first by state law and later by city charter provision, to a small 
portion of the city, which most civic leaders now considered super¬ 
saturated. The obvious solution was to extend the limits. This 
approach was finally adopted, but it involved a long and bitter 
referendum campaign. Good government groups and clergymen 
supported the proposal, and only a few fundamentalist religious 
groups opposed it in organized fashion. Nevertheless, the proposal 
garnered just 3 per cent more than the 55 per cent needed to pass. 
Because neighborhood opposition showed itself so strongly in the 
vote tally, the Council, despite its now undoubted power to relo¬ 
cate the licenses, neglected in all but a few cases to do so. 

Our list of restraints on city planners cannot omit mention of 
the fact that every unpopular city action could be challenged in 
the courts. American courts customarily interpret provisions of a 
city charter with the utmost severity, on the theory that state legis¬ 
latures can rectify overstrict interpretations of their intent. In 
consequence, city officials characteristically tend to be more 
concerned with the legality of proposals than with their wisdom. 
The most influential member of the Minneapolis City Council 
devoted much of a long interview with me to explaining that he 
would not even peruse the Central Minneapolis Plan until the city 
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planners could assure him that all of its recommendations were 
legal under the existing charter. Planning staff members, on the 
other hand, protested that although they had tried to remain 
within the charter, they could hardly write comprehensive plans if 
in every case they took the narrowest (Le., safest) view of charter 
language. They also felt that they could not plan if they had to 
develop advisory opinions on every potential point of legal 
controversy. 

C. David Loeks recalled that as a young planner he was sub¬ 
jected to courtroom cross-examination by St. Paul's leading trial 
lawyer, whose clients were challenging an amendment to the 
zoning ordinance. Loeks had recommended and the City Council 
had passed the amendment. Even though the decision had been 
made by elected officials, the city now had to prove in court that it 
had not acted arbitrarily. Loeks enjoyed telling of how he bested 
the lawyer, but few planners would incur such an experience de¬ 
liberately. Similarly, it will be remembered that those who wrote 
the St. Paul land-use plan explained that they had to use proce¬ 
dures described in reputable publications so that they could 
demonstrate in court that they had not been arbitrary. This seems 
to explain in part why they devoted so much effort to fact- 
gathering and tried to convey the impression that their recom¬ 
mendations flowed necessarily from the application of right 
principles to the measurable facts. It is extremely difficult to use 
intuition and still prove in court that one has not been arbitrary. 
If city officials must be prepared to prove in every case that they 
acted as technicians, and if it is impossible to make comprehensive 
planning decisions technically, it is hardly surprising if planners 
avoid controversy. 

Even when the planners win in court, of course, they frequently 
lose frustrating years to the judicial process. The momentum was 
eliminated from St. Paul's urban renewal program, for instance, 
when a group of downtown businessmen halted work for two years 
with an unsuccessful legal suit. Though the Housing and Redevel¬ 
opment Authority won the case, it was subjected to a good deal of 
criticism for having accomplished so little during the years of 
defending itself in court. Marver Bernstein has made the further 
point that the movement of political battles to court tends to 
transfer the focus of attention from social issues to technical find- 
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ings o£ fact and law. 18 These bore the general public. Yet the 
agency which cares to do battle with well-financed interests can do 
so successfully only by arousing the general public to express its 
support. It is difficult for those supporters whose interest is sus¬ 
tained only by public spirit to remain attentive during years of 
legal wrangling. The few individuals and groups who have 
economic interests at stake are likely to have the field to them¬ 
selves before the court tests are over. 

The final mechanism restraining the planners was their own 
lack of executive authority. Neither city planning commission 
could put any recommendations into effect on its own authority. It 
had to persuade outsiders who did have operating responsibility 
that they should incur the risks of acting on its advice. Had plan¬ 
ners had authority to execute their plans unless others objected, 
they might have won some battles by default. It takes more effort 
to oppose a proposal than merely to neglect to act upon it. Simi¬ 
larly, had it been assumed—as in planned economies—that the 
government had to approve some plan each year, the planners 
might again have been more bold. As it was, the likelihood that no 
action would be taken deterred planners from risking the aliena¬ 
tion of any potential supporter. 

Politicians saw positive benefits in keeping alive the likelihood 
of inaction. They understood their operating agencies better than 
they understood planners. The typical operating agency had a 
known point of view and a known constituency. Because city plan¬ 
ners claimed to champion a wide variety of values, politicians 
tended to feel that they did well to move slowly and suspiciously 
in their efforts to discover what values dominated any particular 
plan. The operating departments seemed to accept the view that 
only politicians could take the overall view in balancing depart¬ 
mental claims. The city planners often seemed to believe that they 
had a more disinterested, comprehensive perspective than the 
politicians. Politicians dealt with this threat of competition by 
defining the planners 1 specialties as narrowly as possible. Again 
and again I was told that planners were specialists in the main¬ 
tenance of property values by land-use regulation and/or that they 
were specialists in civic design. By keeping from them the author¬ 
ity to do anything without the explicit approval and active 

is op. cit. Chap. 3. 
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cooperation of others, politicians assured that city planners could 
not step beyond the boundaries of their specialties without being 
exposed. The politicians of most cities make in effect a similar 
point when they withhold from planners the authority to prepare 
the city’s capital improvements program* 

Parenthetically, the planning commissions themselves were gen¬ 
erally potential rather than active forces restraining the planning 
staffs. The commission members appeared to have become imbued 
with planning viewpoints. This is not to say that their support al¬ 
ways went much further than that of other restraining groups, but 
only that it rarely fell short of theirs. Twin Cities planners noted 
that while most commissioners wished to avoid controversy them¬ 
selves, they were generally willing to permit the planning staffs to 
ran risks. The planners believed that most commissioners pre¬ 
ferred not to antagonize potential customers of their businesses or 
potential members of their organizations. 14 The members, such as 
clergymen, who in relative terms were most free and most inclined 
to favor controversial objectives, generally had the least political 
influence and the least interest in booster activity to promote 
plans. The corollary was that the more influential the members of 
a planning commission, the less “educable” they were likely to be. 
For example, when the Downtown Council of Minneapolis, the 
leading organization of the city’s businessmen, became interested 
in city planning, its leaders did set about inducing men of some 
stature in the business community to serve on the commission. 
Such men would carry weight when they chose to support plan¬ 
ning proposals. This was due, however, at least in part, to their 
constituents belief that (1) they had a knack of foreseeing objec- 
tions to proposals, and (2) they shared the essential values of 
other downtown businessmen. Nonetheless, Planning Director 
Irvin a far from timid planner—persuaded his weighty commis- 
sion to adopt the practice of letting him circulate “tentative” 
plans without commission approval or disapproval. 


Planning Strategies 

Given the nature of these restraints, what planning strategies 
were possible? We shall forego any effort to categorize all the 


14 Robert Walker, op. tit., made a similar observation. He seemed t< 
that it removed the last argument in favor of retaining the commission, 
my view of this issue, see below, pp. 384-39!. 


feel 

For 
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logically possible strategies, and concentrate on some that were 
tried in the Twin Cities. 

Men develop strategies in order to chart paths of least resistance 
toward their objectives. When an agency has either ill-defined ob¬ 
jectives or the option of choosing among alternative objectives, the 
temptation may be great to choose objectives according to the ease 
with which strategies for their accomplishment may be devised. 
Every administrator, obviously, has some choice. Even if he has no 
freedom in choosing his organization’s substantive objectives, he 
must decide how vigorously to try to achieve each one. His deci¬ 
sions will depend not solely on his expectations of their immediate 
success, or on his love of battle, but also on his estimate of the 
effect each strategy will have on the general image he wants his 
agency to project. Herbert Wieland, for example, believed that 
planning ideas would gain greater acceptance in the long run if 
planners acted as team players within City Hall. Others argued 
that unless the planning department stirred up some excitement 
occasionally, no one would pay any attention to it, and its own 
more dynamic staff members would seek other jobs. 

The boldest strategy observed in the Twin Cities was that fol¬ 
lowed by Lawrence Irvin in Minneapolis. Irvin decided that he 
could not accomplish anything unless he took the risk of upsetting 
a few members of the City Hall “team.” He was not satisfied to 
comment privately on the proposals of others or to teach city offi¬ 
cials about planning principles. He wanted to propose concrete 
courses of action. He hoped to work with every relevant agency in 
City Hall, but he refused to be put off by their indifference. When 
forced to choose between battle and surrender, we have seen that 
he challenged even the city engineer to a public argument over 
whether the city had an adequate street plan. 

If Irvin refused to halt before the obstacles in City Hall, however, 
he took great care to avoid battle with influential private groups. 
When he arrived in Minneapolis in 1958, downtown businessmen 
were already organized to support planning. Irvin thought of him¬ 
self as having responsibilities to a much larger public, but he saw 
nothing wrong with focusing his attention on proposals that si¬ 
multaneously advanced the public interest and that of his well- 
organized constituency. The latter greeted his first effort, the Cen¬ 
tral Minneapolis Plan, with apparent enthusiasm, and were well 
enough organized to ensure its success if they wanted to. He in 
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turn made clear that he wanted to work with the businessmen in 
revising it. Whether this general harmony could be transferred to 
proposals for specific actions remained to be seen. 

The other side of the picture was that the Minneapolis planning 
staff had made many enemies within City Hall. Its i960 budget 
request was cut almost in half, and below the 1959 appropriation. 
My interviews revealed strong hostility toward the planning staff 
among city councilmen and certain agency heads. With the inten- 
sive phase of downtown planning over, Irvin’s next problem was 
to win public support for other planning activities. He turned his 
staff to neighborhood planning, the objective of which seemed 
primarily to be the conservation of property values. He hoped 
that neighborhood associations of property owners would in fu¬ 
ture years provide reliable support for the Planning Department. 
If he proved correct, the politicians were likely to come around to 
support planning themselves, in their own self-interest. 

A second overall strategy was to neglect the development of 
broad plans in favor of doing odd tasks that no one else had the 
time or ability to do, but that everyone agreed should be done. C. 
David Locks did a great deal of this during his first years as St. 
Paul Planning Director. He did site studies for most of the city’s 
operating agencies, and whenever the City Council received a 
complaint about some problem, they referred it to Locks for 
study. Most of Loeks’ reports in response to these queries repre¬ 
sented several man-weeks of work. Some of the most important 
were on downtown parking facilities (no recommendations), junk 
and dismantling yards, billboard control, the feasibility of creating 
a one-way street system in downtown St. Paul, and recommended 
priorities for the use of a $38 million bond issue passed in 1953. 
The last two were more ambitious pieces of work than the others, 
but still were not part of any general planning analysis. Neverthe- 
ess. Locks must come next after Irvin in this hierarchy of bold¬ 
ness, because he did risk antagonizing fellow officials in a number 
of instances. His study of billboards, for example, showed that the 
city architect, despite his clear legal authority to control their 
spread, had neglected to do so. His demonstration that a one-way 
street pattern was possible in downtown St. Paul flatly contra¬ 
dicted a senes of statements that the then city engineer had made 
over several decades. Loeks did not try to arouse the Council to 
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refer things to him, nor did he inaugurate dealings with the pub¬ 
lic, but he did speak frankly when the Council asked his opinion. 

Another possibility was to concentrate on factual analyses. Most 
Americans have faith that fact-gathering is useful. Many types of 
research are of particular use to businessmen and operating agen¬ 
cies. The newspapers give prominent play to background analyses 
prepared by city planners, and few people seem inclined to ask 
persistently what the payoff is supposed to be. On the positive side, 
everyone who has frequent dealings with the city government 
finds it convenient to know that one set of officials can locate any 
fact about the city that anyone has ever collected. An agency with 
too small a staff for elaborate data collection can publish data 
compiled by others. The St. Paul planning staff under Loeks did 
almost no original research, and never had more than two trained 
planners free from zoning and administrative chores; but in the 
final two and one-half years of Loeks’ tenure it published seven 
handsome reports. Two were presentations of census data (one on 
population, one on housing); two explained and “sold” programs 
of other agencies (urban renewal and freeways); and three pro¬ 
posed procedural, as opposed to substantive, policies (“Selecting 
Urban Renewal Projects,” 1955; “Proposed Planning Districts,” 
1957; and “Potential Renewal Areas,” 1957). 

Loeks continued this record of remarkable productivity during 
and after 1958 as head of the Twin Cities Metropolitan Planning 
Commission staff (see below). His successor in St. Paul continued 
to emphasize research, but did not put out so many reports. 
Wieland believed in thoroughness; when his staff did produce a 
report, it was as a book compared to Loeks’ pamphlets. Loeks in 
turn believed that the additional detail which took so long to 
compile and analyze usually contributed little except to deter 
readers. 

Those who publish facts must publish at least a few conclusions, 
but the conclusions may be of several kinds. Planners may content 
themselves with stating that problems exist. They may state 
piously that the facts demonstrate the need for more planning. Or 
they may go on to propose specific courses of action. 

Even those who conclude merely that problems exist can, sur¬ 
prisingly enough, find themselves in trouble unless the balance of 
their thinking is strongly optimistic. The report on the St. Paul 
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central business district, for example, showed that a declining 
trend in downtown business activity seemed still to be very much 
in progress. Downtown businessmen, the newspaper, and many 
politicians argued that even if this were so—which they preferred 
to doubt—there was no need to discourage potential investors by 
saying so. Reports put out under Loeks’ auspices generally antici- 
pated this sort of boomerang by showing that every problem was 
but the handmaiden of booming progress. This strategy was rather 
difficult to apply in St. Paul, clearly a stagnant city in economic 
terms. When Loeks moved to the Twin Cities Metropolitan Plan¬ 
ning Commission, however, the strategy was perfectly appropriate. 
The Metropolitan Planning Commission published its first report 
in December 1958. By the autumn of i960, it had put out eleven 
booklets. Two were annual reports, two were guides for local offi¬ 
cials in small municipalities of the metropolitan area, and seven 
dealt with substantive problems of physical (as opposed to social) 
adjustment to change. Of the latter, two dealt with water re¬ 
sources, one with population, one with land use, one with the 
areas economic base, one with transportation, and one with the 
overall “challenge of metropolitan growth.” 15 


15 Loeks, an enormously intelligent and personable man, was in i960 by 
all odds, at thirty-seven, the most successful of Twin Cities planners. He had 
wide contacts in the academic world as well as in the world of practice. His 
critics, all of whom were friendly, complained that he did everything except 
plan. This was not entirely fair, however. In his current position as head of a 
stafi agency with area-wide jurisdiction, he had no clear governmental frame¬ 
work within which to push proposals for action. 

By way of postscript, it should be noted that as of early 1965 Loeks’ posture 
appeared from afar to be substantially more bold. Following his leadership, 
e Metropolitan Planning Commission endorsed twenty-nine specific pro- 
po as the 1965 session of the Minnesota legislature convened. The most 
controversial of these was to establish a public mass-transit agency with the 
power to tax, float bonds, exercise eminent domain, acquire land and equip¬ 
ment, and develop a mass-transit system for the metropolitan area. In addition, 
work was far along on an area-wide thoroughfare plan. The "interim" version 
of this plan, published m December 1964, was simply a summary of state, 
“ Un n t r y '“ d ““^highway plans for the area. It indicated that two of 
P . “ smdied m future, however, were (1) the proper bal- 

ce between highways and mass transit for the area, and (a) the posibility 
of usmg transportation development to encourage alterations of existing ur¬ 
ban growth trends in accord with community desires. S 

^ 3t P0im national P res ident of the American Institute 
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The Central Minneapolis studies also exuded optimism. They 

concluded that downtown Minneapolis was in remarkably fine 
economic health by comparison with other downtowns. The Min¬ 
neapolis planners did go on with some courage, however, to pin¬ 
point a few weak spots and to propose specific courses of action for 
dealing with them. The city's hotels, for example, were evaluated 
by name and in surprising detail, and a new luxury hotel was 
proposed. The planners were merely following the lead of the 
downtown’s own consultant, however, who had made the original 
findings and recommendations. 

Much of the St. Paul land-use plan exemplified the strategy of 
recommending more planning. In the summary version of the 
plan, which was all that they expected interested laymen to read, 
the planning staff listed three general recommendations: (1) the 
planning effort should be accelerated, (2) the data collected for 
the land-use plan should be kept up to date, and (3) the com¬ 
ponents of the comprehensive city plan “should be reviewed, stud¬ 
ied, modified, adopted officially and amended as necessary each 
year." The plan as a whole was so abstract, as we have seen, that it 
attracted no comment whatsoever. 

Another strategy was to devote the planning staff’s efforts to 
commenting on the proposals of others. The traditional concen¬ 
tration throughout the country of planning staff time on zoning 
administration—where the proposals are those of private investors 
—may be viewed as an example of this tendency. The St. Paul 
planning staff had one planner assigned full-time to studying 
street and freeway proposals. The rest of the staff was called upon 
periodically to study other proposals, as, for example, the location 
and design of the new Ancker Hospital. This might have been 
perilous work. It was not, however, in this instance. Planning 
Director Wieland did not think he should pit his firm recommen¬ 
dations against those of other officials; he felt that his staff should 
confine itself to suggesting points for others to consider. Even in 
the Ancker Hospital case, he avoided any public expression of firm 
opinion on the concrete alternatives until consensus had formed 
among the public officials involved. Some of his subordinates 
would have liked to be more bold, and of course Housing 
Authority planners took a great deal of initiative in this case. They 
made enemies, however, by so doing. 

Wieland believed that his approach was the one most likely to 
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benefit the public interest. As mentioned previously, he reasoned 
that i£ he challenged agency heads directly, they would defeat him 
and thereafter close their minds to his suggestions. His approach, 
however, had its own pitfalls. Every operating official with whom I 
spoke in St. Paul agreed readily that planning has “a definite role 
to play” in urban development. None, however, could give con¬ 
crete examples other than facility site studies of how planners had 
contributed to their thought. The situation was similar in Minne¬ 
apolis. I found no member of either city's planning staff except 
Wieland who believed that planning values were given much con¬ 
sideration in the thinking of departmental officials. Philip Selznick 
makes a similar observation in Leadership in Administration/ 6 
noting that military personnel frequently on the one hand accept 
in principle that they should consider the interdependence of pol¬ 
itics and war, but on the other hand try consciously to ignore 
political criteria in making their decisions. By considering only the 
factors about which they have expert knowledge, they retain 
their confidence in their own expertness within a defined sphere 
and preserve their freedom from detailed lay criticism. Selznick 
terms this “the retreat to technology,” and calls it a persistent 
feature of all administration (to be contrasted with the more fre¬ 
quently noted phenomenon of “empire-building”). Planners 
themselves, we have seen, are not immune to the temptation to 
retreat into technology. Unfortunately for them, the technology 
into which they retreat is not very highly developed, nor can they 
agree on its proper objectives. 

Some planners believe that no one pays serious attention to 
them unless they issue calls to action. On the other hand, they also 
arouse the most opposition when they do so. A planning director 
can retain his budget level and remain secure in his job without 
ever proposing specific courses of action. As we have seen, he can 
do detailed staff work for the operating agencies at their request; 
he can establish a position as the city's major factual resource; he 
can issue general plans that include no specific calls to action; he 
may try to m a k e persuasive points when speaking off the record 
with other public officials. No matter what he does, however, the 
planner who seeks political approval finds it difficul t to be com¬ 
pletely candid. We have already discussed the pressures to think 
ie Evanston: Row, Peterson, and Co., 1957. 
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optimistically and to ignore controversial problems. Now let us 
turn to one more restraint on planner frankness. 

The planners studied found it dangerous to acknowledge uncer¬ 
tainty. The politicians studied felt that they took risks every time 
they supported a plan proposal. Not even the best efforts to follow 
the paths of “virtual unamimity” could eliminate all political un¬ 
certainty. The easiest way for the politicians to appease critics was 
to say that experts had deemed their decisions necessary. It will be 
remembered that many voters who were personally inconven¬ 
ienced by the freeway accepted the Highway Department’s view 
that the routes could not be changed. One Minneapolis alderman 
told this writer that the Department had caused unnecessary 
trouble just by holding public hearings. “These hearings gave 
people the idea that the experts might be swayed,” he said. “Once 
that was admitted, everyone was encouraged to organize and ex¬ 
press his views. Those who lost after going to all that trouble 
could not bear to take ‘no’ for an answer; they continued to be¬ 
lieve that they might accomplish something by continuing the 
fight. They expected their alderman to help them.” A planner 
stated the reverse side of the coin: “The politicians force us to 
oversell ourselves, and to base our sales pitch on the wrong argu¬ 
ments.” 

The planners’ felt need not to acknowledge uncertainty was no 
doubt an efficient cause of their search, discussed in Chapter VI, 
for the trappings of expertness. Such a search was bound in turn to 
produce a reluctance to grapple with unpredictable considera¬ 
tions. The considerations that were most difficult to predict had, 
usually, to do with social values and individual attitudes. The 
planners did, of course, argue that their work would increase the 
general level of civic satisfaction. Rodney Engelen wrote in the 
Central Minneapolis Plan, for example, that if special pedestrian 
facilities were developed, “persons in the Central Area will gain a 
more relaxed attitude which will presumably add to their effi¬ 
ciency and improve their general well-being and attitude toward 
life. Since there are so many of them, this could have a salutary 
effect on the whole cityl” This, however, was an isolated debater's 
thrust, not part of a careful analysis. It was, further, typical of the 
tendency of planners to talk as though a few gardens, open 
squares, and pedestrian malls could alleviate important urban 
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problems. Similarly, the St. Paul planning staff (under Locks) 
found it “good” that the landscaped freeway would replace rows 
of ugly old houses, but never discussed the social consequences of 
decreasing the supply of low-income housing, of breaking up 
neighborhoods, or of increasing Negro ghettoization. 

Rather than careful analyses of potential indirect effects of pro¬ 
posals, the planners studied generally produced expressions of faith 
that the costs of progress were unavoidable, that things would 
work out for the best if technical standards were met. This faith 
was most evident among the true technicians; the highway engi¬ 
neers expressed it without embarrassment. The city planners were 
more self-conscious, but ultimately when challenged they too fell 
back explicitly on it. I suspect that something like this faith is a 
prerequisite of success in a veto-group system. Comprehensiveness 
and decisiveness do not go together. The decisive man is one who, 
after a limited amount of study, can exclude all the arguments he 
has not considered from subsequently entering his mind. If he is 
an intuitive actor, he decides on the basis of his feeling or inclina- 
tion at this point. If he is an expert, he solves the problem in a 
formal manner, limiting his systematic search for information to 
several predetermined variables. He knows, however, especially if 
he is a planner and has often argued in favor of comprehensive- 
ness, that decision by such gross simplification can only be fortui¬ 
tously wise. 

Yet veto-group politics almost requires that action be defended 
as necessary. Unless an action is necessary (or insignificant), 
someone is almost sure to oppose it. A society whose general bias 
was against action might let the problem lie, but ours is a society 
whose nonpolitical inclination is to favor action. 17 And the dy- 


11 ^h ere h no way to prove the existence of this bias, but many observers 
through the years have noted it. Winston Churchill, for instance, has written 
°f the American insistence on the Burma campaign during World War II 
over British objections: “We argued that the enormous expenditure of man¬ 
power and material would not be worthwhile. But we never succeeded in de¬ 
flecting the Americans from their purpose. Their national psychology is such 
that the bigger the Idea, the more wholeheartedly and obstinately do they 
throw themselves into making it a success. It is an admirable characteristic, 
provided the Idea is good’* (The Second World War , Vol. V: Closing the Ring 
Poston: Houghton-Miffiin Co., 1951], p. 5 6i). 

The American public’s enormous interest in business executives and in 
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namic nature of our time requires that numerous important deci¬ 
sions be made. Perhaps the only ways to make them are (1) to 
abandon democracy, or at least veto-group democracy, as is done in 
business and most other private organizations, or (2) to cultivate 
a bias in favor of measurable facts. So long as balance sheets of 
measurable facts can be drawn, decisions to act can be rendered 
highly plausible, even if not absolutely noncontroversial. 

Were ours a different society. Locks might have made a rea¬ 
soned case to the effect that the freeway was an enormous project 
to undertake when so little in fact was known about the conse¬ 
quences that might spring from it. Had he argued in this way in 
St. Paul, he would have been called at best overly cautious, more 
likely an obstructionist. He would have been asked to match the 
astounding array of facts and figures offered by the Highway De¬ 
partment; and when he failed, his prestige in the city, and that of 
his whole profession, would have plummeted. 

The building of the freeway was exceptional, of course, in that 
the government that was making important decisions was not the 
one paying the bill. Ordinarily, our inclination to action in the 
public sphere is held in some sort of check by fears of “big govern¬ 
ment” and, more immediately, unwillingness to pay taxes. Organi¬ 
zations of persons who pay large taxes typically provide the most 
able pleaders in opposition to any proposal. Even when veto-group 
politics prevails, there are many proposals that can satisfy or neu¬ 
tralize almost all other self-conscious interests. Most of these meet 
their Waterloo on the budget battleground. The experienced rep¬ 
resentatives of budget-watching groups do not, needless to say, rely 
solely on financial arguments to win their points; they seek out 
and refine all the arguments that have ever been raised against 
similar proposals at other times and places. When they are re¬ 
moved from battle, as they were in the freeway case, the chances 
that someone else will do the job as well (especially if city plan- 

the strong Presidents of our history (who head every list of the “great 0 Pres¬ 
idents) may be offered as another indicator of the national inclination to ad¬ 
mire decisiveness. 

To go one step further, these observations suggest that veto group decision¬ 
making, for all that it serves the security needs of most politicians and political 
administrators, is not a way of conducting affairs which most other Americans 
admire. The low esteem accorded to politicians in American society might 
tend to support this view. 
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ners cannot) are slim. In many other societies, temperamentally 
inclined to resist change, the mere fact that a proposal was non¬ 
routine might make its acceptance highly unlikely by businessmen 
no less than by public officials. In our society, perhaps the repre¬ 
sentatives of cost-consciousness have replaced the rationalizers of 
timidity and fatalism as the professional advocates of opposition. 18 

Is Administrative Reorganization the Answer? 

In concluding this chapter on restraints and strategies, let us 
consider one proposed remedy for planner Impotence. The rem¬ 
edy, a familiar one to students of American politics, is administra¬ 
tive reorganization. Its most important advocate has been Robert 
Walker. In his extremely Influential book, The Planning Func¬ 
tion in Urban Government, cited previously. Walker deplored the 
prevalent organizational arrangement by which planning agencies 
are responsible to independent boards or commissions. He found 
that citizen boards tend to shun controversy, to act as watchdogs in 
their relations with other public agencies, to be biased toward 
conservatism, and to be uninformed. 19 They have neither the 
capacity nor the will to impose “an overall point of view” on the 
work of government Planning agencies cannot begin to perform 
this function, he argued, until their organizational status in city 

18 The advantages of having professional advocates on both sides of an 
issue have been most forcefully expressed by the legal profession, of course. 
Wiliam Beaney has set forth the argument clearly in his book. The Right to 
Counsel in American Courts (Ann Arbor: University of Michigan Press, 1955). 
Its reasoning runs as follows: Few laymen can argue on equal terms with pro¬ 
fessionals in the iatters* fields. Lawyers are professionals in the law, and court- 
room argument is in terms of the law and “legal facts." The layman’s sense 
of vhich arguments will most affect the decisions of juries and judges is 
unrefined. His opacity to do legal research and to prepare legally reasoned 
briefs is extremely limited. The judge and the jury cannot finally make a 
wise decision unless, the relevant facts are brought out with equal skill and 
vigor on both sides. The ideal of equality is unattainable, but the right to 
counsel is an attempt to assure some approximation of it 
Political argument in the modem world requires hardly less specialized 
competence than legal aigument. The effective advocate is likely to be one 
who understands the labyrinths of government, the methods of large organ- 
canons and mass communications, and the ways in which politicians try to 
estimate the representativeness of those who appear before them. 

»Pjt 151-158. 
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government is that of close adviser and assistant to the mayor. 
They cannot effectively be so attached while remaining subject to 
a citizen board, because executives give their confidence only to 
subordinates who have no other masters. “Unless it has such confi¬ 
dence, the planning agency cannot hope to be in a position to 
guide [the executive’s] work; ... it will be financially starved, 
and its counsel will go unheeded.” 20 

Both the Minneapolis and St. Paul planning staffs were formally 
subject to the direction of independent commissions. There was 
no apparent reason, however, to attribute the deficiencies of plan¬ 
ning in either city to this administrative arrangement. On the 
contrary, there were reasons for considering it a source of strength. 
The two commissions gave their staffs full freedom to work har¬ 
moniously with other public officials. Neither city’s mayor had the 
authority, and few incumbents had ever had the desire, to coordi¬ 
nate all governmental activity so that it expressed an overall point 
of view. In St. Paul, the six city departments were headed by the 
six members of the City Council. They brooked no interference in 
their spheres from the mayor. Minneapolis city councllmen did 
not individually have executive responsibilities, but every city de¬ 
partment except the Police Department reported directly to the 
Council rather than to the mayor. The St. Paul city budget was 
prepared for submission to the City Council by an elected comp¬ 
troller rather than by the mayor. The Minneapolis city budget was 
prepared by an official whose position, though mistitled City Re¬ 
search Engineer, was that of chief of staff to the City Council. 

Walker of course disapproved of weak mayor systems, but he did 

20 ibid., p. 177. Walker made dear that his argument against independence 
applied to agendes concerned with substantive policy, as opposed to “house¬ 
keeping/* at all levels of government. Thus, he quoted with approval the con¬ 
tention of the President's Committee on Adminstrative Management that 
«‘the President must be given direct control over and be charged with im¬ 
mediate responsibility for the great managerial functions of the Government 
which affect all of the administrative departments . . . These functions are 
personnel management, fiscal and organizational management, and planning 
management.* ” The President's Committee went on to say that the staff 
agencies dealing with these three functions from an overall point of view 
should be located in the Executive Office of the President. (President's Com¬ 
mittee on Administrative Management, Report with Special Studies [Wash¬ 
ington: Government Printing Office, 1937], p* 6 . Cited m Walker, op. at., 
p. 168.) 
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not qualify his recommendation to apply only to cities with strong 
mayors. He emphasized that in every city the mayor “more than 
any other official has the responsibility for taking the overall view 
of urban government, for coordinatng its various activities, and 
for planning an integrated future program. Consequently, the 
planning agency will be most likely to perform its function satis¬ 
factorily if it is made immediately responsible to the executive/' 21 
We may question, however, whether Walker's prescription 
would apply to strong mayor cities any better than to Minneapolis 
and St. Paul. Edward Banfield's portrayal of the governing proc¬ 
esses of Chicago, in Political Influence, strikingly resembles my 
description of the governing processes of the Twin Cities. Chica¬ 
go's mayor is, in fact if not in form, the “strongest” mayor in 
America today, yet according to Banfield he rarely acts before con¬ 
sensus forms and he manifests no faith in comprehensive planning. 
Sayre and Kaufman paint an essentially similar picture of the New 
York political process and the impotence of planning in it. 22 

Philadelphia, on the other hand, is an example of a strong 
mayor city whose chief executives, at least in the decade after 1952, 
forcefully championed planning. David Wallace, former Director 
of Planning of the Philadelphia Redevelopment Authority, re¬ 
cently tried to set forth the bases of their success, and the prospects 
for Philadelphia planning in the future. 23 He found that the 
personalities of the “reform” mayors who held office after 1952 
were crucial, along with vigorous citizen support. He doubted that 
any administrative reorganization could assure continued success; 

21 Walker, op. cit., p. 354. 

22 Wallace Sayre and Herbert Kaufman, Governing New York City (New 
York: Russell Sage Foundation, i960). See especially pp. 474-476 (on the 
approach of party leaders), 672-676 (on the approach of mayors to their leg¬ 
islative role), and 372—3S0 (on the dismal history of the City Planning Com¬ 
mission). Sayre and Kaufman emphasized the inadequacies of mayoral power 
in New York, but even when they wrote (before the 1961 charter revision) 
New York was generally considered a strong mayor city. The explanation of 
this discrepancy is that even “strong” American mayors have extremely limited 
power and security. See also Norman Krumholz, “The Politics of Urban Re¬ 
newal in Buffalo/* unpublished Master’s thesis, Cornell University, June 1965. 

23 “Renaissancemanship/* American Institute of Planners Journal , XXVI, 
No. 3 (August i960), 157-176. 
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and he thought that the Democratic machine, which polled almost 
70 per cent for Kennedy in i960, was feeling safe enough to forego 

blue ribbon mayoral candidates in the future. But he did not 
despair. He believed that the gains of planning after 1952 could be 
secured by 

the continued vigor and influence of Philadelphia's “professional 
citizens/* They now act in the democratic process as an additional set 
of checks and balances outside government, and against manipulation 
by politicians. Walter Phillips [prominent civic leader and former 
member of the Philadelphia City Planning Commission] says: “If the 
politicians* present reaction is anti-planning and anti-renewal, which 
I think is the case, it is because the citizen effort has been successful 
through its prestige and influence . . . making it difficult for politi¬ 
cians to have their own way. This I consider a very happy balance as 
the politician's way at the municipal level seems usually to be slanted 
toward segmental approaches and special interests. 24 

This is impressionistic evidence, to be sure, but it suggests that 
Philadelphia may not be as atypical as some planners are still 
prone to assume. It should be emphasized, moreover, that Phila¬ 
delphia has a formally independent planning commission. The 
“professional citizens’* to whom Wallace refers started out initially 
to achieve both planning and political reform. They obtained con¬ 
trol of the Planning Commission in 1947, and used it as a spring¬ 
board from which to popularize their ideas. Five years later they 
captured the mayoralty, at which time the Planning Co mmis sion 
became for the first time a major force in the city government. 

The effects that would have flowed from attaching the Minne¬ 
apolis and St. Paul planning staffs more closely to their respective 
mayors may be speculated upon. We have discussed at some length 
the unwillingness of elected officials in both cities to exercise polit¬ 
ical leadership. It seems likely that a planning agency thought of 
as part of the mayoral staff would have been denied the opportu¬ 
nity to propose any controversial ideas publicly. It seems probable 
that it would have been prohibited from taking any initiative in 
testing public support for its proposals. When members of a 
mayor’s staff release trial balloons, the mayor is assumed to be 
responsible. Neither the mayor nor any member of his staff 

2* Ibid., p. 174. 
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demonstrated initiative on any matter of policy during the year in 
which this study was conducted. 

If an occasional mayor had wanted to champion planning ideas, 
or even to assume leadership of the whole planning process, 
he would almost surely have been able to do so. The professional 
planners would have been delighted to have found a political 
guide, and the planning commissions would have been extremely 
unlikely to resist. (Indeed, they rarely resisted the leadership of 
their planning directors alone.) No recent mayor had indicated 
that he thought there was anything to stop him, nor was this be¬ 
cause none had manifested any interest in planning. The 1959 
Minneapolis mayoral campaign had been fought in large part on 
the “issue” of which candidate favored planning more sincerely. 
(The discussion was purely in the abstract.) Joseph Dillon, mayor 
of St. Paul from 1954 to i960, had on several occasions persuaded 
the City Council to increase the planning budget above the level 
recommended by the city comptroller. Neither he nor any other 
Twin Cities mayor in memory, however, appeared to have sug¬ 
gested even privately that reorganization of the planning func¬ 
tion would enhance the influence of planning thought. 

One may be forgiven for wondering, moreover, how the typical 
mayor would use a planning agency that was part of his personal 
staff. Some might be tempted to use it for purposes far removed 
from planning, such as the study and political clearance of detailed 
and mainly routine legislative proposals. A mayor with authority 
to prepare the city budget might make it his budget staff. Another 
might want it to help him discharge his supervisory responsibili¬ 
ties. Still another might want it to help him establish a dynamic 
but inoffensive image. One distrustful of city planners might try to 
occupy the planning staff with busywork. The possibilities are 
endless, but the mayor who took time from the immediate prob- 
lems of running his city and winning re-election to worry seriously 
about long-range planning would probably be rare indeed. 

In any event, the cultivation of support for plans is too long and 
arduous for most mayors. Their terms of office are very short in the 
lives of big plans. Most successful plans in American urban history 
have been championed by one or a few prominent people, willing 
to devote all their energies to the cause for many years. Some 
observers, in fact, have seen in this need for continuity of leader- 
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ship a reason for planners to oppose democracy. 25 I have stated 
my reasons for considering city planners not to be any threat to 
American democracy, but the need for continuous leadership does 
pose them a problem. Even the modest decision to build a new 
Ancker Hospital evolved over a decade, and the leadership was 
taken by men who had been familiar with Ancker’s problems for a 
generation. Clearly, the civic leadership of most American cities is 
far more stable than the mayoral leadership. The exceptions are, 
for the most part, cities governed by bureaucratized political ma¬ 
chines, which have seldom been noted for their interest in city 
planning. 

Walker urged in The Planning Function that at the very least 
the citizen boards should be advisers to the planning agencies 
rather than their supervisors. Most Twin Cities planners and politi¬ 
cians disagreed, contending that the value of a planning board 
depended on the stature of its members. Planning board members, 
they thought, were the most likely people to recruit interest group 
support for planning work. Yet only when the board members 
were active leaders of community opinion could they do so effec¬ 
tively, or in any other important way facilitate communication 
between the planners and the public. The key question was 
whether prominent civic leaders would accept membership on a 
purely advisory commission. It seemed doubtful that they would. 
It was already difficult to invest them. None of the members of 
the St. Paul Planning Board were truly active In their city's leader¬ 
ship. The members of the Minneapolis Planning Commission who 
were prominent had joined only in the most recent few years, at 
the urging of the Downtown Council. Of these, the most promi¬ 
nent member was retired from business. 

There were a great many citizen boards and committees in each 
city. All had difficulty attracting men who bore heavy responsibili¬ 
ties in their private work. Most of those who did accept appoint¬ 
ments preferred posts in which they could make decisions rather 
than simply give advice. They came from organizations in which 
decision-makers had higher status than their staff advisers, and 
they knew perfectly well that they had more status than local offi- 

25 See Chester Barnard, Organization and Management (Cambridge: Har¬ 
vard University Press, 1948), Chap. 7, and F. A. Hayek, The Road to Serfdom 
(Chicago: University of Chicago Press, 1944)* Chaps. 5, 11. 
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cials. Moreover, they probably found it more interesting and ob¬ 
tained more of a sense of accomplishment from making decisions 
than from merely offering opinions. Planners noted that even now 
the commissions tended to achieve moderately high levels of inter¬ 
est only when questions were posed to them for decision. 

The fact remained, in any case, that neither Twin City plan¬ 
ning staff had within memory been prevented by its commission 
from making a proposal about which the planning director felt 
strongly. When the commissioners objected strongly to a proposal 
after hearing the planners* defense of it, the planners were in¬ 
clined to take the storm as harbinger of much worse to come if 
they asked for and received permission to publicize their idea 
anyway. 

Did the commission form tend to restrict planner contacts 
within City Hall? There was no evidence of it. All of the planners 
studied were alive to the benefits of maintaining friendly contacts 
with operating departments. In St. Paul Planning Director Wie- 
land's case, this appeared to be his primary political objective, and 
he was quite successful at it. Lawrence Irvin in Minneapolis made 
every effort to work with the city’s public agencies, and if he re¬ 
fused to let them delimit his area of concern in what he considered 
excessively narrow fashion, that was his carefully considered deci¬ 
sion. He believed that he could initiate ideas with any hope of 
success only by basing his support outside City Hall. Would he 
have been less willing to risk antagonizing the City Hall profes¬ 
sionals if he had had no commission to back him up? Probably, 
yes* If his formal lines of responsibility had been confined to the 
main governmental structure, his discretion to seek support out- 
side City Hall would have been far more limited than it was. The 
relevant question is whether it was desirable for the planning di¬ 
rector to have such discretion. 

My inclination is to answer in the affirmative. The case depends 
on an assumption about what is easy to accomplish in urban poli¬ 
tics, and what is difficult. I have no doubt that any city can find a 
timid planning director if It wants, one who will be awed by the 
barrier that veto-group politics poses to the initiation of new ideas. 
The difficult problem is to give a bold planning director room in 
which to maneuver, to encourage him to take the risks of initiat¬ 
ing. No administrative setup can make the role of the initiator 
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easy; all that can be done is to make the risks more bearable for 
bold men. 20 

20 1 did not read T. J. Kent’s book, The Urban General Plan, until after 
this chapter was in final form. Kent discusses very thoughtfully, and in sub¬ 
stantial detail, the problem of where to locate the planning agency (pp. 12- 
18, 53-59). His own position is that the planning staff should be directly 
attached to the city council rather than to either the mayor or an independ¬ 
ent planning commission. I found so little evidence in the Twin Cities to 
support Kent’s view of city councils, discussed previously (Introduction, n.4), 
that I have not considered it worthwhile to rewrite the chapter in order to 
incorporate a detailed consideration of his views. My own tentative judgment 
is that the city councils of the Twin Cities were more nearly typical than the 
Berkeley, California, City Council, to which Kent constantly refers and of 
which he is a member. 



VIII 


Opportunism vs. 
Professionalism in Planning 


Introduction 

On the one hand, we have seen, planners believe that they 
should present crucial alternatives for public choice; on the other, 
they feel that they court political failure by acknowledging uncer¬ 
tainty. They preach that all problems and solutions are interre- 
lated, and emphasize the virtues of honest comprehensiveness; yet 
they think that political success is possible only if they think op¬ 
timistically and ignore areas of intense controversy. Thus, aside 
from, the logical and technical barriers to comprehensiveness, 
there are serious political barriers, consisting of contradictions be¬ 
tween the most persuasive abstract justifications of general plan¬ 
ning and perceptions by planners of political reality. There are 
surely no easy ways to overcome these contradictions. Perhaps the 
very difficulty of the task discourages planners from addressing 
themselves to it. Only rarely does one find discussions of it in the 
planning literature. Practicing planners, if those we have studied 
are typical, easily suppress their awareness that contradictions 
exist. They cite the virtues of comprehensiveness and in the same 
breath boast of their political realism. 

Protestations of political realism have become de rigueur in the 
planning profession during the past two decades; but few planners 
associate their brand of realism with opportunism, the abandon- 
ment of principle. The planners whose work we have examined 
were ail men of integrity. Knowing that they had little hope of 
achieving wealth, fame, or power, they derived most of their satis- 

m 
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faction apparently from a pride in their status as professionals and 
a faith that their work benefited mankind. This pride and faith no 
doubt helped sustain their belief that they deserved more prestige 
and influence. When asked how they differed from run-of-the-mill 
civil servants, they referred unhesitatingly to their professional 
status. When asked to justify political compromises, they spoke 
always of their need to protect planning as an activity rather 
than of their own careers. Yet they recognized that their profes¬ 
sion offered few clear directional signals for their integrity. This 
recognition, coupled with their respect for political success, made 
it particularly difficult for them to resist the lures of opportunism. 
It also made them peculiarly sensitive to charges that planning was 
not a profession. 


Is Planning a Profession? 

Sensitivity on this subject appears to be endemic among plan¬ 
ners, despite the fact that planning has all the outward trappings 
of a profession. The typical planner has his first degree in architec¬ 
ture, landscape architecture, or engineering, all of which are gen¬ 
erally considered professional activities. 1 The study of planning 
itself is usually confined to graduate school. Planners maintain 
professional associations and journals. And no one would deny 
that the planning of cities is a task worthy of professional men. 
Sophisticated planners, however, believe that professionalism con¬ 
sists of more than this. 

John T. Howard, when president of the American Institute of 

1 Lucien C. Faust, “An Analysis of Selected Characteristics of the American 
Institute of Planners’* (unpublished Master’s thesis, University of North Car 
olina, 1959), p. 151. Faust received 1,415 replies to his questionnaire. He clas¬ 
sified the replies into 87 categories, which I have reduced for purposes of 
simplicity to nine: 

24% architecture 6% economics 

20% landscape architecture 5% geography 

13% engineering (mainly civil) 5% political science 

7% city planning 14% others 

7% sociology 

I am indebted to Grace Milgram for calling Faust’s thesis to my attention. 
She notes that Faust did not compare age groups in his sample, and that a 
good many planners are of the impression that the proportion of nonarchi¬ 
tects in the profession is rising. 
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Planners several years back, offered four reasons why he consid¬ 
ered planning work professional: (i) It is tinged with the public 
interest; i.e., the community has a stake in the way the job is done, 
regardless of who pays for it (2) It is predominantly intellectual, 
and varied in character. (3) It involves the consistent exercise of 
discretion and judgment (4) Its practitioners are expected to 
submeige their own interest to that of their clients, subject only to 
the primacy of the public interest. 2 

It is noteworthy that in this list Howard stresses the ethical 
along with the intellectual element of professionalism. He assumes 
that the professional is able to judge the public interest in his 
work independently, and has an inescapable responsibility to do 
so; he is never justified in delegating this responsibility to those 
who pay him. Howard says nothing, however, about the ways in 
which professionals are equipped to exercise this responsibility 
well. As they stand, his points (1) and (4) could surely apply to 
the work of all public servants as well as to the work of those who 
are commonly considered professional men. 

The late Henry S. Churchill, another planner of national prom¬ 
inence, has expressed the opinion that planning is not a profes¬ 
sion. He argued that the essence of professional work Is the making 
of decisions and the acceptance of personal responsibility for 
them; so long as planners merely perform staff services for decision- 
makers, they have no right to call themselves professional. Seward 
Hiltner, a theology professor with a special interest in the ingredi¬ 
ents of professionalism, has supported Churchill's contention that 
planning is not a profession while disputing his definition of 
professionalism. Hiltner maintains that few professionals can take 
responsibility for the execution of their recommendations. The 
clients of doctors, lawyers, and clergymen all frequently ignore pro¬ 
fessional advice, or look until they find professional men who tell 
them what they want to hear. In Hiltner's view, the identifying 
characteristic of a profession is its possession of criteria for making 
the decisions for which its practitioners can take responsibility. 
The true professional decides according to basic principles, not 
rules of thumb. Because his criteria are rooted in a coherent the¬ 
ory, he is able to perceive the inadequacy of his techniques. Be- 

2 “Planning Is a Profession/* American Institute of Planners Journals XX, 

No. 2 (Spring 1954), 58-59. 
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cause he is rigorous about what he knows, he is able to appreciate 

what he does not know, and adapt creatively to the unique in 
situations. 

Hiltner contends that planners will have difficulty articulating 
their basic principles until they can grade fields of knowledge by 
their relevance to planning work. The grading process cannot 
begin until the core functions planners wish to serve are defined. 
He finds, however, that in the history of planning the trend has 
been in just the wrong direction; the core has become increasingly 
more vague: 

The progress of planning has caused [planners] to draw upon more and 
more areas of knowledge. At the same time, this expansion has seemed 
to make the center of the enterprise more amorphous. If a planner, in 
trying to retain a clear focus at the center, should stand against draw¬ 
ing from the various relevant fields of knowledge, he would be an ob¬ 
scurantist. But if he simply seizes eagerly on everything with any de¬ 
gree of relevance, what is he standing on while looking? 3 

Hiltner’s own articulations of “the center of the enterprise” hardly 
provide clarification. For example, he suggests that planners begin 
with a recognition that their special competence is in recommend¬ 
ing rather than executing, or, alternatively, is in “mobilizing and 
coordinating the relevant technical means toward a particular 
functional aim.” 

A similar criticism and solution are offered by Paul Davidoff 
and Thomas A. Reiner, who write that: 

Contemporary urban planning education has been excessively directed 
to substantive areas and has failed to focus on any unique skills or 
responsibilities of the planner. Such planning education has empha¬ 
sized understanding of subject matter: cities, regions, facilities, housing, 
land use, zoning, transportation, and others. In fact, the student 
has had thrust upon him a growing list of courses and is perennially in 
danger of becoming a Jack of all trades (almost all, but never enough), 
and a master of none. In a few years on the job he sinks into an unin¬ 
spired and intellectually blunted administrator-generalist or a public 
relations semi-expert. Planning education, until now, has paid little 
or no attention to methods for determining ends and relating ends to 
means. And while some tools of effectuation are studied, their relation 

a “Planning as a Profession,” American Institute of Planners Journal, 
XXIII, No. 4 (Autumn 1957), 162-167. The quotation is at p. 165. 
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to a planning process is largely neglected - . - Planners frequently 
assert their status of a profession and so implicitly claim a distinct body 
of knowledge and procedures. Is this claim premature? 4 

Bavidoff and Reiner differ from Hiltner in emphasizing planning 
skills and methods rather than planning principles and functions. 
In their article, they say a great deal that is extremely pertinent 
about the need for a body of procedures designed to enable plan¬ 
ners to ascertain and serve their clients’ values. They say little, 
however, about how planners should decide what to recommend 
when their clients cannot or will not lead. They say nothing about 
bow planners should reconcile the demands of candor, idealism, 
and intellectual boldness with those of strategy when the two con¬ 
flict. In fact, they do not suggest that planners need strategies. This 
is not to criticize Bavidoff and Reiner; it is just to note that their 
approach to professionalism in planning is essentially technical, 
which is to say that it tends to ignore the role of the planner as an 
independent political actor. We have no reason to be surprised, 
therefore, that Bavidoff and Reiner preface their “Choice Theory 
of Planning” by stating that it applies as well to business as to 
public planning. Politics is not a feature of their model. 

The Need for a Normative Theory 

Where, then, do we stand? Hiltner’s answer seems too vague, 
Reiner and BavidofFs too apolitical, for either to serve by itself as a 
workable guide for public pla nn ers. Rut it see ms to me that in the 
way they pose the problem these writers do touch the heart of 
planner disquiet, and the heart of the doubt by others that plan¬ 
ners are worthy of great responsibility. The decisive question is 
not whether planners have or want power, but whether they are 
well equipped to advise those who have it. Seen in this light, the 
planner s search for assurance that he is a professional surely repre- 
sents more than just a striving for status and prestige. It also rep¬ 
resents a deep longing for a body of professional theory to show 
him his competence, his purpose, and his duty, and to give profes¬ 
sional content to Msmtegrity. That he should exhibit this longing 
is not surprising. His work requires him to make potentially mo* 


^ ° £ American Institute of Planners Journal, 

XXVHl, No. 2 {May 1962), 103-115. The quotation is at p. 114. 
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mentous recommendations. He would be insensitive indeed if he 
felt no desire to justify them in terms of a compelling theory. 

It seems clear to me, as to Hiltner, that the theory must be 
concerned in the first instance with purpose and function rather 
than with unique knowledge and procedures. The latter are vital 
to a profession, but they cannot provide criteria of significance to 
guide the search for new knowledge and they cannot provide prin¬ 
ciples of choice . 5 The generally acknowledged professions, more¬ 
over, are distinguished more clearly by their purposes than their 
skills. The skills required to practice most professions change dras¬ 
tically, and many of the skills employed by practitioners at any one 
time are bound to seem unrelated, except by purpose. The profes¬ 
sions which consider their approach scientific make a basic tenet of 
evaluating techniques, however diverse they appear, by their util¬ 
ity; and utility must be assessed by purpose. Thus, Robert Merton 
has concluded that “medicine is at heart a polygamist becoming 
wedded to as many of the sciences as prove their worth,” 6 and that 
“the great tradition in medicine is in large part a tradition of 
commitment to the search for improved, and therefore changing, 
ways of coping with the problems of the sick. . . . Frequent cere¬ 
monies serve to keep alive a sense of the core values of medicine. 
. . . This helps perpetuate the long term values of medicine and 
provides the basis for continuing to put these into practice 
through newly appropriate means.” 7 

It seems clear, further, that the acknowledged professions are, as 
a group, distinguished not so much by refinement of skills as by 
the uses to which they are put. The professions differ markedly in 
sophistication of technique and even in capacity to measure 
achievement. By both criteria, some professions are inferior to 
some skill groups not generally considered professional. What the 
professions do appear to share most fundamentally is that their 
skills serve purposes which society deems worthy of its most serious 
and high-minded men. This is a normative judgment, which may 

5 Reiner and Davidoff, it should be noted, make the same point indirectly 
in their unsparing criticism of those who hope to ascertain planning goals 
from factual surveys and analyses. 

e “Some Preliminaries to a Sociology of Medical Education/’ in Robert K. 
Merton, George D. Reader, and Patricia L. Kendall, eds.. The Student Physi¬ 
cian (Cambridge: Harvard University Press, 1957), p. 32. 

7 Ibid., pp. 6, 7. 
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be quite at odds with the occupational choices of many of the same 
society’s most able men. There is a moral and aristocratic quality 
about the conception, and perhaps a cultural lag as well, empha¬ 
sizing traditional ideas of worthiness and honor rather than more 
obvious indicators of success. Traditional British values are re¬ 
flected, for example, in the Oxford English Dictionary's definition 
of “profession,” which lists the four standard professions as being 
divinity, law, medicine, and the military, and notes that the pro¬ 
fessions are “considered to be socially superior” to “mercantile 
occupations.” 8 

Changes in the prestige rankings of professions doubtless follow 
changes in the rankings of values. It is commonplace to note that 
the prestige of the clergy declines with the secularization of soci¬ 
ety. The prestige of the law in America corresponds to the priority 
of the goal of restraining the state. That of the military rises and 
falls dramatically with the occurrence and passing of wars. 

If a profession requires prestige and public support, the first 
object of its theory must be to define its purposes and explain why 
society should deem them valuable enough to occupy some of its 
most serious men. Such a theory of purpose and function is also, 
necessarily, a theory of role definition. Its most practical expres¬ 
sion, therefore, is a complex of principles of professional conduct 
to guide the members in playing their roles properly. These prin¬ 
ciples need not be simple or even wholly consistent, but they must 
fit into a stable pattern which corresponds to the professional self- 
image and which, therefore, provides as a whole more meaningful 
guidance in the resolution of value conflicts than any of its parts— 
i.e., individual principles—could. In the early phase, indeed, it 
may be easier to evolve the image in an almost literary way with¬ 
out trying to reduce it to a set of principles of behavior. The 
balance between principles can never be reduced to precise for- 

8 Eke Oxford English Dictionary (Oxford: Clarendon Press, 1933). The 
definition of “profession** compares profession to trade (Vol. VIII; the def¬ 
inition of “trade** as including mercantile occupations is in Vol. IX). The 
most authoritative American dictionary reflects this nation’s lack of an aristo¬ 
cratic tradition by omitting, in its definition of “profession/* all mention of 
standard professions and social superiority, in favor of considerations of knowl¬ 
edge, skill, long preparation, and systematically maintained high ethical stand¬ 
ards (WebsteTs Third New International Dictionary of the English Language 
Unabridged [Springfield, Mass.: G. C. Merriam Co., 1961]). 
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mulae In any event. Merton’s discussion of medicine is again sug¬ 
gestive. He writes that 

the system of values and norms can be thought of as being patterned. 
. . . For each norm there tends to be at least one coordinate norm, 
which is, if not inconsistent with the other, at least sufficiently different 
as to make it difficult for the student and physician to live up to them 
both. . . . Indeed, the process of learning to be a physician can be 
conceived as largely the learning of blending seeming or actual in¬ 
compatibles Into consistent and stable patterns of professional 
behavior . 9 

Inadequacy of Existing Normative Theory 

Now, it must be stated that the planners interviewed for this 
study did share certain beliefs about the meaning of professional 
planning conduct. Without exception, they recognized a profound 
obligation to be true to themselves rather than simply to their 
immediate superiors. They believed that the phrase “public inter¬ 
est” denoted much more than a useful myth, and that no ethical 
planner would knowingly subordinate it in his plans to anyone’s 
private interest. But these shared beliefs rested on fundamental 
ambiguity. The values to which planners should be true, the con¬ 
tent of the public Interest, and the relationship of public and 
private interests in a democracy were not clarified by them. Some 
of the planners Interviewed perceived the problems of professional 
identity presented by this situation, but most seemed able to Ig¬ 
nore them. In my opinion they were able to do so for three rea¬ 
sons: first, the general Indifference of voters and politicians to city 
planning provided the planners with a common set of frustrations 
on which to focus attention; second, so long as plans were not 
executed, the value conflicts concealed within them could com¬ 
fortably be ignored; and third, the planners were adept at substi¬ 
tuting plausible principles of physical design and fashionable types 
of project for the absent principles of choice among values. 

If the doctrine that ineffective planning cannot be good plan¬ 
ning continues to permeate planning thought, it seems likely that 
the plans produced will become more Interesting to politicians 
and civic leaders, and consequently more likely to be put Into 

9 Op. cit., p. 72. On pp. 73-75, Merton lists twenty-one values of die medical 
profession with their often incompatible qualifiers. 
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effect. This development should make it more and more difficult 
for planners to avoid the hard questions of their goals and the 
nature of their competence. At the same time, the doctrine 
tempts them more and more to assume that, for themselves 
at least, the expedient and the ethical cannot conflict. As we 
have noted, they are restrained by their image of themselves as 
professionals from accepting this assumption explicitly. But there 
is no evidence that most planners understand the need to disavow 
it explicitly. Several planners wondered aloud during the course of 
this study why politicians paid so little attention to them at a time 
when corporate executives were coming to demand more careful 
planning of important endeavors. To an outside observer, the rea¬ 
son was clear, and it seemed revealing that it was not obvious to 
the planners. Corporate planners are not expected to divide their 
loyalties. They act simply as employees, accepting no moral re¬ 
sponsibility for the effects of their recommendations on the social 
system. They can confine their concern with social effects to the 
management of public relations. When John Howard wrote of city 
planning, however (see above, pages 393, 394), he had no doubt 
about the planner’s responsibility to a public beyond his political 
clientele. Similarly, Talcott Parsons has written that “in the im¬ 
mediately obvious sense the essence of professionalism consists . . . 
of limitations on the aggressive pursuit of self-interest.” 10 

Planning in the service of discrete political clienteles can of 
course be justified quite plausibly in theory. It is possible to argue 
that such planning is the only kind which can be effective in the 
American governmental system, and that concentration on this 
kind of planning would at least aid government to pursue goals on 
which there is consensus with greater efficiency than at present. 
Further, specialized planning of this sort would affect controver- 
sial values only haphazardly, much as corporate planning does 
today. The most serious arguments against comprehensive plan¬ 
ning might thus be rendered inoperative without abandoning 
planning altogether. 

We have argued that in effect many city planners are acting in 
accord with this theory today, though they have not permitted 

The Motivation of Economic Activities/* Essays in Sociological Theory 
Pure and Applied (Glencoe: The Free Press, 1949), pp. 200-217. The quota- 
tion is at p. 200. 
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themselves to say so. Why have they not? We have indicated sev¬ 
eral reasons. For one thing, the theory is based on an assumption 
that planning cannot alleviate the ills of society, other than simple 
inefficiency. Planners find it difficult (emotionally perhaps more 
than intellectually) to accept this. In addition, city planners have 
traditionally defended planning largely on the ground that spe¬ 
cialists tend to ignore the wider ramifications of their work. Plan¬ 
ners are naturally unwilling to consider the possibility that the 
specialist approach may have served society better than their own 
all along. Finally, there is the fact that most city planners are 
liberal idealists, who believe in their hearts that government 
should not leave complex social issues to the whims of laissez-faire. 
As men of political awareness they may eschew controversy in each 
plan they bring out; but they are unwilling to raise this dictate of 
expediency to the status of basic dogma. To do so would involve 
more than a repudiation of their profession’s traditional claims; it 
would require a rethinking of their entire conception of the proper 
role of government in a free society. 

The Profession as Moral Community 

Planners, then, have generally rejected theories implying that 
they should serve noncontroversial goals exclusively, but they have 
made little progress in defining their approach to controversy. 
They have continued to assert at the same time that political give- 
and-take is a poor path to the public interest and that public 
planners must act as political strategists. How is realistic planning 
to be distinguished from simple administrative politics? Howard’s 
distinction was clear: the planner’s urge to opportunism is re- 
strained by his professionalism. But if established principles of 
professionalism are lacking, as I have contended, then each indi¬ 
vidual planner must determine his own professional ethic. An 
ethic which each man determines for himself, however, can 
hardly be called “professional.” 

The distinguished personal ethic is probably rare indeed. Par¬ 
sons contends, for example, that although professional men gen¬ 
erally curb their self-interest to a much greater extent than busi¬ 
nessmen, the difference is probably not one 

of typical modve at all, but [rather] one of the different situadons in 
which much the same commonly human motives operate. . . . 
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The essential goals in the two cases would appear to be substantially 
the same, objective achievement and recognition: the difference lies in 
the different paths to the similar goals, which are in turn determined 
by the differences in the respective occupational situations. 


Parsons goes on to argue that most men give highest priority to the 
goal of recognition. When they can achieve it by acting unethi¬ 
cally, they will be sorely tempted to do so. Money is one such 
valuable symbol in our society, and men generally seek it “so long 
as the risk of loss of occupational status is not too great. . . . 
'Commercialism’ in medicine and ‘dishonest’ or ‘shady’ practices 
in business have much in common as reactions to these strains.” 11 

The implication is that lone individuals find it difficult to stand 
firm for their principles under pressure, or even to know for which 
principles they should stand firm. Planners are effectively re¬ 
strained by professional mores from seeking wealth; whether they 
are effectively restrained from seeking other symbols of success at 
the expense of meaningful achievement is another matter. 

A professional code, based as it must be on a theory of the 
profession’s essential purposes, can take on a sacred quality. Mem¬ 
bers of the profession can develop a sense that conformance with 
the code, even when it seems meaningless in individual cases, is of 
great significance. The ethic can be dramatized to inspire public 
confidence in the profession. Consider the medical ethic which 
tells doctors to devote scarce resources to prolonging the lives of 
incurably diseased people. On a case by case basis, the ethic seems 
wasteful, but it dramatizes as perhaps nothing else could the medi¬ 
cal profession’s unswerving devotion to life. Similarly, the legal 
ethic, which enjoins lawyers to do the most possible for their cli¬ 
ents even though they are guilty, and to accept as clients people 
against whom popular feeling runs high, subjects individual law¬ 
yers to great inconvenience in the service of highly unworthy spec¬ 
imens of humanity. But it probably strengthens confidence among 
leaders of opinion in the overall justness of the legal system. Many 
individuals succumb of course despite the existence of codes. 
There are doctors who are careless with life, and lawyers who 
betray their clients. In the usual case, however, they conceal their 
behavior and leave public expression to defenders of the code. 


11 The Professions and Social Structure,” ibid., pp. 
quotations are from pp. 187, 195, and again 195. 
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Representatives of the profession elaborate with great care the 
theories on which the code rests. Critics outside the profession can 
discuss the ethic's relationship to the public interest. It is a corpo- 
rate, explicit, ever-growing thing. On the one hand, it restrains the 
practitioner and gives focus to his integrity. On the other, it en¬ 
hances his public standing and may provide the means of libera¬ 
tion from certain restrictions which society applies to ordinary 
mortals. If the members of the profession think that they require 
special privileges to carry on their work well, they may cite the 
ethic as insurance to the public against abuse. The clergyman and 
lawyer claim the right to preserve confidences at their own discre¬ 
tion; the doctor claims the right to violate central sexual taboos of 
our society; the generalist planner claims to require unusual free¬ 
dom (for a public servant) from the definition of his role in the 
political framework. He wishes to avoid defining too narrowly the 
values In his protection, and the methods he may legitimately use. 
He says that his work is too creative to be done according to rales, 
or in the service of any single pressure group or constituency. 
Public representatives, however, can hardly be expected to con¬ 
cede this freedom without clearly understanding its potential serv¬ 
ice to society, and without knowing the principles that will guide 
planners in the absence of political direction. 

One would expect the architects of a professional code for city 
planners to suggest ways of answering at least such general ques¬ 
tions as the following: (1) What are the most important ends for 
planners to serve? (2) How much and what kinds of information 
should be required to support a professional recommendation for 
action? (3) Under what conditions and to what extent should 
planners dilute the ethic of intellectual honesty to engage in polit¬ 
ical maneuvers? What sorts of compromise are justifiable? Under 
what conditions? (4) What characteristics of good planning are 
so essential that individual planners have no right under any cir¬ 
cumstances to compromise them? 

As the members of a profession become more tolerant of conces¬ 
sions made in the name of expediency, they have all the more 
need, if their image is not to become entirely blurred, to define 
principles whose compromise they will not tolerate. Where these 
principles conflict with one another, reasoned guides to the exer¬ 
cise of rudence can be developed. It is not impossible for pruden- 
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tial decisions, if they occur within a framework of professional 
purpose, to reinforce a consistent image. But resistance to the 
clarification of professional purpose is bound to be great. Though 
all practitioners may ultimately benefit from a clear and shining 
professional image, each is tempted to undermine it in his own 
response to many difficult situations. Over the short term, the ad¬ 
vantages of unlimited flexibility are substantial and obvious. Lim¬ 
itations on freedom of action are unpleasant, and are particularly 
difficult for an occupational group to impose upon itself in the 
absence of external demand. Only the frustration with which 
planners view their current lack of influence gives any reason to 
expect that a call for sacrifice of part of an existing asset in the 
interest of long-run professional standing may receive attention. 

Professional conduct cannot be enforced by sanctions alone. 
They are too blunt for use except against extreme deviations, and 
all but these are difficult to define when purpose is obscure. Thus, 
all mature professions are moral communities, and all truly profes¬ 
sional education is in large part moral education, designed to 
mold the student's habits of mind, even his reflexes, to the moral 
needs of the corporation he wishes to enter. 12 It is this moral core 
which deters practitioners from developing strategies before objec- 
tives. Its delineation requires that the profession decide what its 
purposes are and what it is competent to do. This painful process 
of self-limitation must be guided and justified by the profession's 
philosophers, who are from another point of view its master strate¬ 
gists. Few practitioners can be philosophers, but all can be ex¬ 
pected to live by professional standards. 

Planners have long understood the use of physical standards to 
secure the consistent execution of land-use policy; they have exhib¬ 
ited less interest in the use of ethical standards to secure consist- 
ency in the execution of professional policy. Surely most planners 
are ethical mm. They condemn acts, such as bribe-taking, that are 
i mmo ral by the standards of all public servants. They lack distinc- 
tive professional standards and principles, however, by which to 
deal consistently with the more subtle temptations of public life. 

»C£. Merton, op. cit , pp. 72, 73. For a strikingly similar discussion of 
professional military education, see John W. Masland and Laurence I. Rad¬ 
way, Soldiers and Scholars (Princeton: Princeton University Press, 1957), pp. 
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Consequently, the integrity o£ even the most ethical planners 
tends to have a blurred focus. They can hardly judge themselves 
except by their ability to present material in handsome format, 
their knowledge of planning fashions, and their immediate politi¬ 
cal success. 


PART THREE 



IX 


Alternative Perspectives 


Introduction 

Planning is, in the final analysis, simply the effort to infuse 
activity with consistency and conscious purpose. All men and or¬ 
ganizations plan in this sense, of course, but some plan more sys¬ 
tematically and effectively than others. The most distinguishing 
feature of the bureaucratization of society in recent generations 
has perhaps been the extent to which planning at the level of 
governments and large private organizations has gradually become 
more and more systematized. The proliferation of specialized re¬ 
search and planning staffs in large bureaucracies of all kincs :s 
symptomatic of this trend. 1 Planning becomes “political” only 
when the efforts of some men and organizations to plan come into 
conflict with those of others. Needless to say, the larger the organi¬ 
zational system that one chooses to examine, the more likely is it 
that the plans of subsystems within it will frequently conflict. 

The extent to which this potential is realized, and is perceived 
as a political “problem,” will depend on a variety of factors. The 
following, which are of general relevance but which have admit¬ 
tedly been selected with American metropolitan problems in 
mind, are illustrative. If the various subsystem actors take for 

i On the significance of growing specialization, see Victor A. Thompson, 
Modem Organization (New York: Alfred A. Knopf, 1961). ° n 1112 
of planning for highly complex systems, see Robert A. Dahl and Charles E. 
Lindblom, Politics, Economics, and Welfare (New York: Harper & Brothers, 
1953), Chaps. 14, 15. See also James G. March and Herbert A. Simon, Organ¬ 
izations (New York: John Wiley and Sons, 1958}, Chap. 7. 
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granted the limitations on their capacities to bring about desired 
results, they and their “publics” may not expect action to deal 
with the misfortunes produced by lack of coordination. If they 
have not set up specialized staff agencies to evaluate the long-range 
effects of their actions and to scan the environment for alternative 
courses of action, many of these misfortunes are likely in any event 
to escape their attention. (Needless to say, moreover, fatalistic ac¬ 
tors are less likely to establish such agencies than are those who 
believe in their capacity to change the world. Even where such 
agencies exist, it will be likely that most of those who consume 
their reports, and who therefore best understand the biases and 
blindspots of the existing system, will be those who are most fa¬ 
vored by it) If the cultures of the various subsystems are highly 
conducive to mutual identification, a great deal of the conflict 
that is perceived may be dealt with amicably by bargaining or by 
reference to common values. When important conflicts cannot be 
resolved by these means, coordination by a superior power is 
bound to be considered. The loss of autonomy, influence, and 
prestige that it entails, however, is likely to make this solution 
appear worse than the “problem” to many of the subsystem actors 
—unless the misfortunes produced by lack of coordination are so 
severe as to leave them little alternative. Even when the latter 
condition prevails, the perceived need for coordination is bound 
to be greater in some subject matter areas than in others. Those 
subsystem actors who fundamentally dislike having to give up any 
power to higher level authorities are likely to try to satisfy the 
most powerful demands for increased coordination by confining 
the bodies set up to impose it to the narrowest possible jurisdic- 
tions. If the legal procedures for redistributing functions permit 
these actors to veto more far-reaching proposals, and if it is unfea¬ 
sible to alter these procedures, then the views of these actors will 
prevail. Even where legal vetoes cannot be cast, political require¬ 
ments of consensus may have the same effect. After a number of 
crises have been brought on by lack of coordination, of course, the 
great majority of actors in a governmental system may decide to 
generalize from their experience, to move in the direction of com¬ 
prehensive planning and coordination, and perhaps even to create 
new general-purpose governments with wider boundaries than 
those of any existing governments. If they feel strongly enough. 
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they may disregard normal political requirements of consensus 
and they may mount sufficient pressure to bring about the altera¬ 
tion of any legal procedures which stand in their way. 

Obstacles to Comprehensive Planning in 
the Twin Cities: An Overview 

The theme of this book has been that the political culture of the 
Twin Cities tended to inhibit the development of conditions in 
which comprehensive planning, even at the level of the city, could 
have a great deal of impact. Both Minneapolis and St. Paul were 
run democratically, by politicians who tended to be perceived by 
their constituents, and to perceive themselves, as servants rather 
than leaders. They did not sense any significant demand for com¬ 
prehensive city planning, nor did they feel any obligation to spur 
such demand. The pattern of existing city agency jurisdictions and 
services was relatively well fixed. Only infrequently did inter¬ 
agency conflicts arise that could not be settled by informal negoti¬ 
ation among the affected officials. This was not to say that more 
systematic coordination from above could not have produced 
genuine benefits, but only that official and public perception of 
these potential benefits was either lacking or had not yet resulted 
in demands for action. Nor did this mean that the voters of the 
Twin Cities were ecstatic about the quality of the local government 
that they had; it meant only that they gave no appearance of 
believing that a change in the direction of comprehensive plan¬ 
ning would improve that quality substantially. Moreover, to poli¬ 
ticians who obtained reelection with great regularity, it appeared 
likely that such a change would on balance reduce voter satisfac¬ 
tion as measured in the most meaningful currency they knew— 
votes. Comprehensive planning would probably invite many juris¬ 
dictional controversies where few now existed. It would certainly 
involve additional articulation of city-wide and long-term values 
that were hard (once articulated) to brush off, but that had less 
well-organized constituencies than the more narrow and immedi¬ 
ate values with which they might often conflict. It was also bound 
to involve many unusual proposals the ultimate political effects of 
which were extremely difficult to foresee. So long as the level of 
voter dissatisfaction, as measured by votes against incumbents, was 
low, there seemed little reason to advocate substantial change. 



412 The City Planning Process 

We may reasonably ask whether certain special factors may have 
made the political payoff of planning appear more questionable in 
the Twin Cities than elsewhere. Several candidates for designation 
as such factors, some of which have been dealt with at length in 
previous chapters, come quickly to mind. First, the political cul¬ 
ture was favorable to pluralism and the greatest possible autonomy 
for private groups. Government tended to be perceived by those 
who shared this culture more as a provider of special services than 
as a comprehensive designer of the shape of the future. 

Second, both cities gave little power—even by American stand¬ 
ards—to their chief executives, and party discipline in their city 
councils was virtually nonexistent. The consequent fragmentation 
of power discouraged the pursuit of unconventional objectives. No 
one official or coherent group of officials could reasonably hope to 
implement such objectives. Moreover, with no one official clearly 
in the public eye, and with the possibility of dramatization by 
striking deeds virtually foreclosed, the task of education to make 
unconventional objectives politically palatable was likely to ap¬ 
pear extremely forbidding to anyone who contemplated it. In any 
event, these political systems did not offer sufficient power or pres¬ 
tige to encourage many men of great independence or imagination 
to seek elective positions in them. Those who did hold elective 
positions in them tended to be preoccupied with immediate prob- 
lems, particularly those of intense concern to their constituents, 
and in general to be extremely content with things as they were. 
Not only did they typically believe that the pursuit of ambitious 
objectives would be politically dangerous; they were also very dis¬ 
inclined to believe that such objectives could be worth pursuing. 2 

2 ""I'hh Is not to deny that occasionally men of great vigor occupied elective 
office in the Twin Cities. When Hubert Humphrey was mayor of Minneapolis 
(1945-1948), he apparently infused the office with unprecedented authority, 
although antics claimed that his accomplishments were more apparent than 
real. His primary methods of leadership were speechmaking and helping to 
organize and lead citizens’ groups. By one count, he made 2,500 speeches 
during his relatively brief tenure. Under his leadership the city government 
structure was substantially reorganized, the police department was brought 
under the direct control of the mayor, the city’s gambling houses and brothels 
were closed down, a Mayor’s Council on Human Relations was established, 
and the first Fair Employment Practices ordinance ever passed by an Amer¬ 
ican city was enacted. During the same period Humphrey led the successful 
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Third, it may have been that the level of functional coordina¬ 
tion within departments, and that of mutual accommodation among 
departments, had risen quickly enough over the years to keep pace 
with public demands for coordination. There had been no prolif- 

battle to oust the extreme left wing from the Minnesota Democratic-Fanner- 
Labor Party, he was a cofounder on the national scene of the Americans for 
Democratic Action, he spearheaded the successful battle for a strong civil 
rights plank at the Democratic National Convention of 1948, and he ran 
successfully for the U.S. Senate. Humphrey benefited from the capacity of the 
Minneapolis Central Labor Union (CLU) in this period to enforce dis¬ 
cipline in the City Council, but even so his career was entirely unique in 
Minneapolis history. (The CLU had never been previously, and was never 
after, a reform-minded organization.) 

Mayor Arthur Naftalin (1961-), a former political science professor and an 
influential figure in the state administration of Governor Orville Freeman 
(1955-196 1 ), has clearly aspired to match Humphrey's record of accomplish¬ 
ment, but he has apparently failed to mobilize substantial citizen support and 
his efforts to do so have made him more or less anathema to the City Council. 
One might also pick out two or three city coundlmen of the postwar period 
who appeared to be of unusual quality, but their tenures tended to be short 
and their impact minimal. 

St. Paul has had one mayor in the postwar period (Edward Delaney, 1948- 
1952) who appeared to have major substantive policy objectives. Like Hum¬ 
phrey, he benefited while in office from the capacity of organized labor to 
dominate his City Council when it cared to. For reasons too complicated to 
go into here, however, Delaney projected the image of an old-style machine 
politician and he eventually met defeat at the polls. One major reason may 
well have been diat his objectives were mainly of the welfare variety. The 
middle-class ideals of economy, efficiency, and elimination of sin did not, by 
contrast, move him visibly. (There was no reason to believe that he tolerated 
corruption in his administration, however.) Particularly as his public housing 
program threatened racial integration of all-white neighborhoods, he was a 
rather easy target for conservative snipers. In the end, because Delaney's mode 
of operation had been to persuade behind the scenes more than to engage in 
public debates about principles, his vigor as mayor was quickly forgotten. By 
the time I came on the scene, few but the closest observers of St. Paul politics 
seemed to remember that Delaney had battled for anything. The usual ex¬ 
planation for his defeat at the polls was simply: poor public image. 

One other recent St. Paul politician, Frank Marzitelli, has also been a man 
of substantial personal force, but he has concentrated on highly orthodox 
objectives like road building and port development. Though he is greatly 
respected by just about everyone who knows St. Paul politics as a man who can 
“get things done,” his impact on the public consciousness and the nature of the 
political system has been minimal. Marzitelli served on the City Council from 
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eration of departments as city budgets had grown in recent dec¬ 
ade. Within each department sufficient power was concentrated at 
the top to impose any desired level of coordination. Coordination 
by mutual accommodation among the departments was facilitated 
by the fact that nearly all the highest departmental officers had 
spent decade in their city's service prior to achieving their current 
positions. Their capacities for “getting along" within it had been 
subject to careful observation and informal cultivation during 
thee long apprenticeships. It was true that many high officials 
were appointed on the basis of written technical examinations 
alone, but even they were normally quite well “socialized." This is 
not to ay that all strong public demands for improved interagency 
cooperation were met adequately by mutual accommodation, or 
that bitter interagency conflicts never developed. It is to hypoth¬ 
esize an explanation, however, as to why such failures were suffi¬ 
ciently rare so that (1) the elective politicians could take time to 
handle them individually, and (2) perception of the desirability 
of new coordinating agencies was held to a low level. 

Similarly, at the metropolitan area level there were mechanisms 
for functional coordination in areas where it was widely deemed to 
be desirable. The state highway department effectively deter- 
mined the structure of the major highways network. Three single- 
purpose metropolitan authorities had been created in recent years 
to deal with sanitation, airports, and mosquito control. A number 
of other service were provided jointly by two or more local gov¬ 
ernments in the area under a Minnesota law which authorized all 
local governments to perform jointly any functions which they 
were authorized to perform individually. The services that had 
been dealt with to some extent in this way included fire-protec¬ 
tion, water supply, and recreation. 3 


1950 through 1957, when he resigned to become Deputy Commissioner of 
the State Highway Department. More recently he has served as the executive 
vice-president of St. Paul's Port Authority. 

Needless to say, the observations in this footnote are purely impressionistic. 

8 See Clarence C. Ludwig, “Planning for Metropolitan Growth/' mimeo. 
May 1954; and Twin Cities Metropolitan Planning Commission, The Chal¬ 
lenge of Metropolitan Growth (St. Paul: Twin Cities Metropolitan Planning 
Commission, December 1958), p. 14. 



Alternative Perspectives 


4*5 


Evaluative Criteria and Factual Perception 

To list the factors discussed in the last few paragraphs is to 
suggest that no evaluation of Twin Cities planning, circa i960, 
can be very meaningful unless it refers to a carefully specified 
measure of accomplishment. Throughout this volume I have con¬ 
sciously used the traditional ideal of comprehensive planning as 
my benchmark. It has the virtue of clarity, and the public image of 
the city planning profession has been built substantially upon it. 
Despite the fact that most academic planners today recognize the 
impossibility of achieving it, practicing planners in the Twin 
Cities constantly referred to it in their public statements. This was 
not because they lacked awareness of trends in academia. It was 
rather because they judged that academics had failed to provide 
substitute ideals which could guide practitioners, inspire support¬ 
ers, or have very much persuasive impact upon skeptics. One of my 
central theses, of course, has been that the planners* steadfastness 
in the face of political dangers was very much reduced by their 
lack of strong conviction about the comprehensive planning ideal. 
They did need some ideal, however, and they had no other. My 
primary object has been to describe and analyze particular dangers 
and strategies, but I have found it impossible to determine which 
were worth discussing without constant reference to the ideal that 
the planners were supposedly pursuing. (In practice, of course, I 
have frequently referred to other objectives which they appeared 
simultaneously to be pursuing, such as the enhancement of their 
political acceptability and the implementation of specific projects 
and design principles which, though unrelated to any comprehen¬ 
sive plans, they considered desirable.) 

An ideal is, however, an absolute benchmark. Though it may be 
useful for some purposes to hold current practice up against it, it is 
vital before essaying practical evaluations to consider real-life 
trends and comparisons. This is not the place for a systematic 
analysis of historic trends and comparisons, but the point that such 
an analysis would probably conclude with emphasis radically diff¬ 
erent from that of the present study ought to be kept in mind. 
Assuming that its concerns were political in the first place, such a 
study would be likely to focus almost solely on the variable “polit¬ 
ical effectiveness” rather than on the complex interrelationships 
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among political and planning ideals and practices. Moreover, its 
estimates of political effectiveness would for most of the situations 
described be quite crude, depending (i) on the most obvious 
manifestations of political favor—e.g., budgets and numbers of 
personnel; (2) on highly general accounts of the ways in which 
“big” decisions had come to be made; and (3) on the extent to 
which each city's physical features reflected a single guiding hand 
or set of design values. 

These characteristics of the analysis might not apply to every city 
and period discussed, but they would seem likely to apply to most 
—for the following reasons. First, standards of the ends of urban 
physical development planning and of the techniques which ought 
to be employed in the planning process have always been in con¬ 
stant flux. Second, only very recently have these standards had a 
self-conscious “profession” to articulate and cultivate them with 
some semblance of authoritativeness. And third, detailed critical 
studies of planning processes in earlier periods and other politico- 
cultural settings are almost entirely lacking. Consequently, it 
would probably be foolhardy to venture estimates of even the sizes 
of gaps between ideals and practices in particular cities and time 
periods, let alone of their causes. One might try, of course, to 
evaluate the work of the past and of other contemporary cultures 
^—as manifested in extant city plans or in existing physical cities— 
by the standard of the modem Western ideal of comprehensive¬ 
ness, but there would be a strong smell of unreality about such an 
exercise. 4 


A Hypothetical Panoramic Study 

What might the findings of a panoramic study be if it did focus 
on the variable “political effectiveness”? Let us speculate, dividing 
our hypothetical study into four parts, dealing respectively with 
(1) trends in American city planning, (2) trends in American 
metropolitan area planning, (3) historical examples of effective 
planning in Western Europe, and (4) the foundations of plan¬ 
ning influence in one contemporary Western European nation. 

4 This is not to say that such a study would lack interest if its central con¬ 
cern were the degree of similarity between specific other cultures and our own. 
It is only to say that it would require one to impose standards on the material 
that would be completely alien to most of it. 
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( j ) Trends in American city planning . The first part of our 
survey would no doubt conclude that the trend in American cities 
was toward a more influential role for general planning. The man¬ 
ifestations of this trend in Minneapolis and St. Paul have been 

discussed in previous chapters. For indications of its more general 
character, three citations from standard texts ought to suffice. 
First, Charles Adrian has written: 

In typical American fashion, land-use decisions were, until recently, 
made by private businessmen, the realtors, land developers, and 
bankers in particular. Characteristically, nineteenth-century Ameri¬ 
cans did not believe that a greater community interest stood above that 
of the profit motives of these men. . . . Because bankers decide 
who gets loans and realtors decide, through their realty boards, who is 
to be allowed to buy where, their decisions determined, within the 
limits of cultural values, the face of American cities. . . . [They] 
established a basic policy of urban growth through exodus and 
conversion, so that home construction took place for the higher-income 
persons only (except in tenements), others taking the vacated property 
according to their status positions. It was a game of providing accord¬ 
ing to ability to pay, with little concern for the decaying ugliness at 
the center. 

But as American cities began to mature, this pattern changed. Per¬ 
sons in the community began to become concerned with the growing 
blight around them. Property owners began to fear for the income 
value of the older sections. The retreating upper middle class began 
to run into rural and fringe-area slums. Attitudes toward the unin¬ 
hibited activities of private business began to change. 5 

Edward Banfield and James Q. Wilson have recently dated, and 
tried to account for, the most significant changes as follows: 

Until the Second World War the typical large-city planning agency 
was mainly—and often almost exclusively—occupied with zoning and 
subdivision regulation. . . . 

‘The record of the 1930's and 1940's speaks for itself,* T. J. Kent 
has written . ‘Piecemeal plans and detailed zoning ordinances that were 
unrelated to even the sketchiest framework of a general plan were 
the familiar products of the time/ In those cities where master plans 
(so-called) were produced, mayors, councils and operating officials 
filed them and forgot them. With few exceptions the plans were what 

5 Governing Urban America, 2nd ed, (New York: McGraw-Hill Book Co., 
1961), pp. 457 - 458 . 
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Norton E. Long lias called them: ‘civic New Year's resolutions.' Prob¬ 
ably not a single city in the United States was significantly influenced 
before the end of the Second World War by a master plan even roughly 
resembling the ideal held forth by the planning movement. 

After the war, master planning received powerful impetus and sup¬ 
port from the federal government. Under the Housing and Redevelop¬ 
ment Act of 1949 the government encouraged the cities to undertake 
vast new projects that would require planning, and it agreed to pay 
much of the cost of this planning. Housing and redevelopment sud¬ 
denly became as important as zoning in the budgets of many planning 
agencies. ... By 1961 cities could [also] get federal assistance for 
planning (and construction of) airports, sewage systems, highways and 
other transportation, recreation and open space facilities, and 
hospitals. . . . 

This is not to say that planning was forced upon the cities against 
their will. After the Second World War the general level of local gov¬ 
ernment spending rose very rapidly, and technical and managerial 
personnel of other kinds were added to city governments. The increase 
in planning personnel was a part of this general increase. But it was 
also true that a city which wanted to share in the federal largesse — 
and which city did not?—had to be able to show that it had made, or 
was in the process of making, a master plan. 6 

T. J. Kent agrees with Banfield and Wilson that World War II 
was the great divide. Whereas they believe that the main causes of 
the change were federal-aid policies, however, he believes that they 
were local conditions and perceptions. It will be noted that in his 
catalog of causes, which follows, the federal government is not men¬ 
tioned at all. 

During the first decade following World War II, two realities imposed 
themselves. . . . First, as a result of the slow but sure effects of the 
municipal reform movement, cities throughout the country established 
permanent professional planning staffs and began to give continuous, 
thoughtful, top-level attention to the job of understanding and 
guiding the physical development of their communities. And second, 
at the same time, as a result of the pressing demands created by the 
wartime postponement of essential public works, by the tremendous 
postwar growth of our cities and metropolitan regions, and by the 

8 Clt f (Cambridge: Harvard Univerity Press and the M.I.T. Press, 

* 9 %)* PP- 187, 190, 292. Their citations are from T. J. Kent, The Urban 
General Plan (San Francisco: Chandler Publishing Co., 1964), p. 46; and 
Norton Long, The Polity (Chicago: Rand McNally, 1962), p. 192. 
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natural urge to do constructive tasks after the years of destruction 
caused by the war, city governments changed from negative to 
positive their approach to the job of city planning. . . . The reality 
of the demand for, and the obvious interrelatedness of, the postwar 
freeway, urban redevelopment, off-street parking, school, recreation, 
and metropolitan rapid transit projects, coupled with the need for a 
complete overhaul of the twenty- to thirty-year-old original zoning 
plans . . . forced civic leaders in American cities everywhere to 
change their point of view toward city planning. . . . The years of 
skeleton staffs, of major concern with the administration of crude, 
first-stage zoning ordinances, and of illogical and misleading piece¬ 
meal plans had passed. The first great period of general-plan work and 
of thorough testing of the general-plan concept had begun. 7 

The present work has explored limitations on the comprehen¬ 
siveness and on the political impact of contemporary planning. I 
certainly do not contest the direction of change, however. For 
what they are worth, my own estimates of the causes of change are 
similar to Adrian’s in their emphasis on special interests in local 
politics, and to Banfield’s and Wilson’s in their emphasis on the 
role of the federal government. As this volume has made clear, I 
tend also to be extremely skeptical about the amount of influence 
that general plans are currently having on the physical develop¬ 
ment of American cities. All we know for sure is that planning 
agency budgets and numbers of personnel are up, and that plans 
are being published. In view of these estimates of my own, I find 
Kent’s rhapsodies about enlightened civic leaders, his implicit dis¬ 
paragement of the role of the federal government, and his faith 
that general planning is having a major impact on urban develop¬ 
ment, rather unnerving. Other scholars will have to judge whether 
our differences are traceable to error (on one of our parts) or 
simply to differences in perspective or in the cities we have exam¬ 
ined. These differences notwithstanding, however, this part of our 
hypothetical panoramic study would conclude with a clear finding 
of a trend favorable to city planning. 

(2) Trends in American metropolitan area planning. The sec¬ 
ond part of our survey would no doubt conclude, first, that the 
planning function is currently far stronger in large central cities 
than it is anywhere else on the contemporary American urban 

7 T. J. Kent, op. cit., pp. 60-61. 
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scene and, second, that the apparent direction of movement is 
toward a more influential role for general metropolitan planning 
agencies. 

The former of these generalizations is hardly controversial. 
Planning has rarely gathered political strength in America before 
the onset of serious blight in at least large portions of the jurisdic¬ 
tions concerned. This means that is has only infrequently been 
able to guide the original development of vacant land; its impact 
has for the most part been confined to ordering the processes of 
transition and redevelopment in later periods. On the urban 
fringes, where the great bulk of new development is taking place, 
planning controls are even today generally very weak and often 
virtually nonexistent. Prior to the development and the subse¬ 
quent maturation of community life in the newly developed areas, 
there are generally no significant forces with a major stake in re¬ 
straining developers. Even thereafter, as local governments take 
shape, each unit is likely to be so anxious to outbid other units for 
“desirable” kinds of development that it is unwilling to risk antag¬ 
onizing investors. In any event, each is likely to be too weak to 
deal effectively with major metropolitan forces, 8 and each is likely 
to develop a highly articulated consciousness of its own special 
interests which might be threatened by concessions of power to a 
metropolitan government. 

Metropolitan planning agencies are likely to be perceived as 
harbingers of metropolitan government. Indeed, to a certain ex¬ 
tent they are, since they are bound to articulate and publicize the 
desirability of metropolitan solutions to many problems. In time, 
they are likely to acquire at least limited vetoes over some local 
proposals, even if only by informal means, such as their influence 
with the federal and state officials responsible for approving public 
works aid applications. To the extent that they fulfill the former 
potential, they may strengthen local groups favorable to metropol- 
itan government. To the extent that they fulfill the latter, they 

* Robert Wood has written as follows: “It may not be too far-fetched— 
though it is certainly an oversimplification —to think of local governments as 
players at a roulette wheel, waiting to see what number will come up as a 
result of daemons beyond their direct control” (i^oo Governments [Cam¬ 
bridge: Harvard University Press, 1961], p. 62). 
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will actually become metropolitan governments, though very weak 
ones. Even central city officials tend to fear having metropolitan 
planning agencies come between them and the higher levels of gov¬ 
ernment on which they count heavily for aid.® Suburbanites and 
their representatives tend to have more specific fears. Residents of 
wealthy suburbs typically fear being taxed to support services for 

s This fear has been most clearly expressed to date in their opposition to 
proposals that local applications for federal aid be routed through metro¬ 
politan or state planning agencies. Hearings were held in 1963 on S. 855, a 
bill providing that, effective July 1, 1965, applications for grants-in-aid under 
seven major federal programs should be accompanied by comments and recom¬ 
mendations from a metropolitan planning agency. The state or local juris¬ 
diction applying for the grant was to be required only to state that it had 
taken these comments and recommendations into account in preparing its 
final version of the application. The only significant opposition to the bill 
came from the American Municipal Association and the U.S. Conference of 
Mayors (Metropolitan Planning, Hearings before the Subcommittee on Inter¬ 
governmental Relations, Committee on Government Operations, U.S. Senate, 
May 21, 22, and 23, 1963). 

Similarly, the U.S. Advisory Commission on Intergovernmental Relations 
recommended in 1964 that “federal grants-in-aid to local governments for 
urban development be channeled through the states in cases where a state 
(a) provides appropriate administrative machinery to carry out relevant 
responsibilities, and (b) provides significant financial contributions.” All 
three mayors on the Commission vigorously opposed this recommendation. 
They were joined by the Housing and Home Finance Administrator, who 
tends to be the primary representative of urban (and particularly big city) 
interests in the federal government (Advisory Commission on Intergovern¬ 
mental Relations, Impact of Federal Urban Development Programs on Local 
Government Organization and Planning [Washington: U.S. Government 
Printing Office, January 1964], pp. 30-31). 

Nor is it clear that central city officials can be counted on to support 
thoroughgoing metropolitan government schemes. Scott Greer has recently 
reported on metropolitan reform campaigns in three major cities: St. Louis, 
Cleveland, and Miami. In St. Louis and Cleveland, where metropolitan 
government was rejected, the central city mayors and bureaucracies had 
opposed it. In Miami, city officials had been badly frightened by a 1953 
referendum in which the voters had come within 800 votes of completely 
abolishing the city government. They had apparently become convinced as 
a result of this experience that the alternative to supporting a compromise 
“federal” scheme was eventual total absorption by the higher level (Dade 
County) government (Metropolises [New York: John Whey and Sons, 1963], 

pp. 39-4°)* 
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the central city poor . 10 Property owners in nearly all suburbs fear 
being compelled to accept minority group tenants and neighbors, 
pile other side of the coin is that minority group leaders are 
likely to feel that their influence will be far less in a metropolitan 
than in a central city political system .) 11 Suburban officials and 
newspaper publishers are likely to doubt their capacity to survive 
in a centrally governed metropolitan system; if so, they will be 
highly motivated to stimulate their constituents to become aware 
of whatever suburban interests might be threatened by metropoli- 
tan institutions . 22 When problems become so pressing that 


3i Robert Wood pointed out that the municipalities of Teaneck and 
Teterboro in Bergen County, New Jersey, were quite close physically, but that 
assessed valuation per school child was $33,000 in the former and $5.5 million 
in the latter. (It should be noted that the latter, a haven for industry, had a 
school enrollment of only two.) This was an extreme disparity, but Wood 
contended that it was indicative of a general pattern that prevailed through- 
out the New York metropolitan region. The most striking feature of this 
pattern was that total wealth (measured by business and residential property 
values per capita) tended to decrease as one went from less densely populated 
to more densely populated communities. Public service needs appeared to vary 
in the opposite direction (1400 Governments, pp. 50—57). 

Scott Greer found in his study of the 2959 St. Louis referendum on a 
metropolitan government plan that fears of higher taxes worked against the 
plan in the dty as well as the suburbs. The plan was defeated by two to one 
in the dty and by three to one in the suburban areas. In a sample survey 
carried out immediately after the election, the argument against the plan 
most frequently died by both dty and suburban residents was that it would 
result in higher taxes. The organized opponents who obtained publicity for 
this argun^t, however, were predominantly suburbanites (Metropolitics, pp. 


11 Greer has reported on the responses of the St. Louis and Cleveland 
* egro communities to metropolitan government schemes. Both opposed 
vigorously. See MetrofmEiks , pp. 80, 90, 94-95. 

32 Greer writes of the suburban opposition to the St. Louis metropolitan 
^vernment plan: *The mayors of small suburban munidpalities, their coun- 
almen and their attorneys constituted the cadres that spoke against the plan 
and debated with its protagonists. Municipal employees were panicked at the 
nonce that they might lose their job security in a new and unknown 
gmcmmmL Small businessmen suspected that, should control of streets and 
toning be ceded to a larger government, their own ability to appeal and 
mfiuenee decisions would wither away. They sensed the loss of ‘community 
mt^gnty, which they defined as an asset to their business district—and 
maa *' ' * * T!ie Durban community newspapers . . . had both a vested 
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metropolitan solutions can no longer be avoided, these groups 
have a stake in pressing for the narrowest possible solutions. Even 
though some may resist the temptation, it is likely that enough 
will not to veto most broadly oriented proposals. Once created, 
metropolitan agencies with narrow responsibilities and constitu¬ 
encies tend to satisfy some of the demand for metropolitan plan¬ 
ning and at the same time to provide institutional nuclei of resist¬ 
ance to more comprehensive schemes which might reduce their 
autonomy. 13 

For all these reasons and more, although two-thirds of the na¬ 
tion’s 212 Standard Metropolitan Statistical Areas (SMSA’s) sup¬ 
ported some general metropolitan planning activity by 1963, most 
of that activity was, according to a recent authoritative study, 
“severely handicapped by small and uncertain budgets, insufficient 
legal power to permit active participation in development deci¬ 
sions, and lack of clear statutory direction.” 14 The authors of the 

interest in the campaign and an interest in its defeat. . . . Here . . . was a 
major issue which could be used to integrate the paper with the community, 
against such easy targets as the wicked city politicians, the dying and bankrupt 
central city, the multitudinous and dangerous strangers who roamed outside 
the local bailiwick. Furthermore the community newspapers, insofar as the 
local shopping district and the committed homeowners of the community 
were their source of revenue and readership, had nothing to gain with the 
blurring of municipal boundaries. Quite the contrary. The fiction of com¬ 
munity autonomy in the suburbs is a powerful legitimizer of the local com¬ 
munity press" (ibid., p. 31; see also pp. 74-75). 

is According to the U.S. Advisory Commission on Intergovernmental Re¬ 
lations, even the federal government, in the course of seeking to assure 
professional quality performance of specific functions, has frequently en¬ 
couraged creation of special purpose metropolitan agencies as the most obvious 
way of achieving its objective (Impact of Federal Urban Development Programs 
on Local Government Organization and Planning, pp. 24, 25). 

Five reasons for the recent increase in the popularity of “special districts* 
are discussed in Advisory Commission on Intergovernmental Relations, 
Governmental Structure, Organization, and Planning in Metropolitan Areas 
(Washington: U.S. Government Printing Office, July 1961), pp. 27, 28. 

See also Robert Wood, “A Division of Powers in Metropolitan Areas,” in 
Arthur Maass, ed.. Area and Power (Glencoe: The Free Press, 1959); and 
John C. Bollens, Special District Governments in the United States (Berkeley: 
University of California Press, 1957). 

14 Joint Center for Urban Studies of the Massachusetts Institute of Tech¬ 
nology and Harvard University (Charles M. Haar, Project Director), The 
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study in question found no evidence that metropolitan planning 
agencies had yet had any significant impact on urban develop- 
ment. They did find, however, that by a variety of expedients the 
American governmental system had “indeed responded to the 
most serious challenges of urban growth. ... As a result, the 
most pressing needs have been met, and few real crises have been 
allowed to develop.” 15 

Nonetheless, a trend in the direction of a more influential role 
for general metropolitan planning is discernible. Several reasons 
for it may be suggested. First, as noted previously, the values of 
coordination as opposed to those of laissez faire have for many 
years been in the ascendant in our society. Second, as I have ar¬ 
gued in Chapter VII, planners and planning agencies have appar- 
entiy become increasingly adept at cultivating and working with 
powerful organized constituencies. Third, and of greatest immedi¬ 
ate importance, federal aid programs have expanded rapidly and 
federal officials have become more and more willing to manipulate 
the incentives at their command so as to encourage general plan¬ 
ning in recent years. Total federal grants-in-aid to state and local 
governments quadrupled between fiscal years 1954 and 1964 16 — 
rising from $2.y to $10.5 billion. Although it is not known with any 
certainty what proportion of federal grant aid goes to support 
activities in urban areas, the chairman of the Senate Subcommittee 
on Intergovernmental Relations has estimated that the total may 
have been over five billion dollars in fiscal 1963. 17 

The U.S. Advisory Commission on Intergovernmental Relations 
has recently identified forty-three separate programs of federal 
financial aid for urban development, administered by a variety 

Effectiveness of Metropolitan Planning, committee print. Subcommittee on 
Intergovernmental Relations, Committee on Government Operations, U.S. 
Senate, June 30, 1964, p. 2. 

»/WdL,p. 18. 

it The Federal System as Seen by State and Local Officials, committee print. 

Subcommittee on Intergovernmental Relations (staff study). Committee on 
Governmental Operations, U.S. Senate, 1963, p. 85; and Legislative Reference 
Service of the library of Congress, Supplement, January 4, 1965, to Catalog 
°f Aids to State and Local Governments, committee print. Subcom¬ 

mittee on Intergovernmental Relations, Committee on Government Opera¬ 
tions, U.S. Senate, May 17, 1965, p. 53. 

17 Senator Edmund S. MusJde, in Metropolitan Planning, p. 2. 
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of bureaus and divisions in five departments and eight inde¬ 
pendent agencies. Until very recently, it reports, virtually no at¬ 
tention was paid to coordinating the impacts of these programs. 
Nonetheless, conflicts between programs were minimized by the 
large gaps between them (due to their highly specialized objec¬ 
tives) and the tendency on the part of administering agencies to 
expand away from, rather than toward, each other. In recent years, 
on the other hand, programs—some of which have had rather gen¬ 
eral objectives (like urban renewal)—have been proliferating and 
techniques for analyzing the complex ramifications of specialized 
programs have been improving rapidly. 18 

Federal officials have frequently been criticized for failing to 
coordinate their programs with each other and with related local 
programs. In response, many of them have vigorously supported 
recent efforts to force public officials in each metropolitan area to 
create institutions able to speak authoritatively for it as a whole in 
dealings with federal agencies. Most of the top federal officials are, 
in any case, professionals committed to regional planning of their 
own functions and identification of as many side effects as possible. 
Those around the Housing and Home Finance Administrator 
have, particularly since 1961, been strongly committed to the ideal 
of comprehensive planning for each metropolitan area. Speaking 
the language of hostility to waste, and often (though not always) 
supported by the large-city mayors who tend to personify urban 
America in Washington—small-city and suburban officials appear¬ 
ing generally to consider federal activity well beyond their range 
of influence—they have acquired a good deal of Congressional 
support. 

The most tangible evidence of this support has been the urban 
planning assistance program originally authorized by Section 701 
of the Housing Act of 1954. Cumulative appropriations for this 
program totaled only $16.4 million through fiscal year 1961, but 
rose to $72.7 million in the following three years. 19 Sections 

18 See Advisory Committee on Inteigovemmental Relations, Impact of 
Federal Urban Development Programs, pp. 2-4, 11-12. 

19 Independent Offices Appropriations for 1963, Hearings before a Sub¬ 
committee of the Committee on Appropriations, U.S. House of Representatives, 
87th Congress, Second Session, Part II, p. 1165; and Independent Offices 
Appropriations for 1965, Hearings before a Subcommittee of the Committee on 
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701(c) and 701(d) of the act as amended make the establishment 
of metropolitan and regional planning agencies a major objective 
of the program, and Section 701(a) declares that “the Administra¬ 
tor shall encourage cooperation in preparing and carrying out 
plans among all interested municipalities, political subdivisions, 
public agencies, and other parties in order to achieve coordinated 
development of entire areas.” 20 A 1963 survey revealed that 39 
per cent of the total revenue available for metropolitan planning 
in the nation’s SMSA’s came from federal grants. Even this figure 
seriously understated the importance of federal aid in spurring 
planning for those metropolitan areas that spread beyond the con¬ 
fines of a single county. Under one-third of the metropolitan plan¬ 
ning agencies served multi-county constituencies, but on the av¬ 
erage they served six and one-half times as many people as the 
others. 21 These agencies received 60 per cent of their revenues 
from the federal govement, mostly in Section 701 grants, and 
another 25 per cent from the states. Those serving more than one 
million people received 95 per cent of their revenues from federal 
and state sources. Despite these grants from higher levels of gov¬ 
ernment, the mean expenditure per metropolitan planning 
agency serving more than one million people was less than one- 

Appropriations, U.S. House of Representatives, 88th Congress, Second Session, 
Part II, p. 498. 

20 Quoted, U.S. Advisory Commission on Intergovernmental Relations, Im 
pact of Federal Urban Development Programs, p. 62. Only state, metropolitan, 
and regional planning agencies can receive grants directly from the federal 
government under this program. Most grants to state agencies are destined for 
communities of under 50,000 population. Applications for such grants must 
include a statement indicating that the community's work program has been 
reviewed by the metropolitan, regional, or county planning agency (if any) 
serving its area. The state planning agency is charged with supervising and 
coordinating the use of planning grants channeled through it. For a brief 
description of the program, and bibliography concerning It, see ibid., pp. 
60-64. 

21 U.S. Housing and Home Finance Agency, National Survey of Metro- 
politan Planning , committee print, Subcommittee on Intergovernmental 
Relations, Committee on Government Operations, U.S. Senate, December 16, 
1 9 ® 3 » P* 6. Data were available for 125 of the nation's 126 metropolitan 
planning agencies. (The 126 agencies covered all or part of 142 of the nation's 
212 SMSAs.) The average multi-county agency, of which there were thirty- 
eight, served 1,880,000 people. The average county or city-county agency—the 
other two categories—served 287,000 people. 
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quarter of the mean expenditure per city planning agency serving 
a comparable constituency. 22 Another Indication of the lack of 
local initiative on behalf of metropolitan planning was the average 
age of the multi-county agencies: only 5.6 yearn. Most of them. In 
other words, had come into being after the enactment of Section 
701. 23 

The trend in federal policy remains clear, however. The Advi¬ 
sory Commission on Intergovernmental Relations reported in 
May 1964 that only seven of the forty-three federal programs of 
financial aid for urban development positively encouraged com¬ 
prehensive city and/or metropolitan area planning. All of these 
had been enacted since 1949, however, whereas only half of all the 
federal aid programs had come into being that recently. Of the 
four which encouraged metropolitan planning, three had come 
into being since 1961 and the fourth had had its budget quad¬ 
rupled in the same period. The most important of all federal de¬ 
velopment programs, highways, was one of these. 24 Since 1934 
highway legislation has provided that one and one-half p>er cent of 
highway grants-in-aid might be used for planning and research 
activities. Legislation enacted in 1961 provided that highway re¬ 
search and planning grants might in future be merged with Sec¬ 
tion 701 planning assistance grants. It also provided that begin- 

zzibid., pp. 8-11. The figures (for 1962) were $260,000 for metropolitan 
planning agencies serving over one million p>eople and $1,074,000 for city 
planning agencies in the same category. 

23 Ibid., p. 4. The county and city-county agencies had an average age of 
10.6 years. It was probable, however, that many of them had begun simply as 
county planning agencies, only later, as the term had become fashionable, 
beginning to fh infc of themselves as “metropolitan** planning agencies. The 
county agencies, of which there were forty-seven, were apparently so categorized 
(vis-a-vis city-county agencies) because they still did not cover their central cities. 

24 The highway program is induded as a post-igSi program in this listing 

because the relevant provisions of it having to do with urban p lann ing have 
been enacted since 1961. The other three programs referred to are the open 
space, transit demonstration grant, and urban planning assistance 

programs. In the open space program, the federal share of any project’s total 
cost is increased by 10 per cent if the project conforms to an officially adopted 
areawide open-space program (Advisory Commission on Intergovernmental 
Relations, Impact of Federal Urban Development Programs, pp. 16, 17, 20). 
The regular mass-transit grant program, adopted by Congress in 1964 after 
three years as a high priority Administration bill, should certainly now be 
added to the list 
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ning in fiscal 1964 one and one-half per cent of highway aid would 
be available only for research and planning, and that another o.c 
per cent could also be used for these purposes. 25 The Highway 
Act of 1962 provided that, effective July 1, 1965, no highway aid 
should be approved for projects in SMSA’s unless they had 
emerged from comprehensive area-wide transportation planning 
processes. The extent to which comprehensive transportation 
planning and comprehensive development planning more gener¬ 
ally conceived will be merged, and carried on in metropolitan 
planning agencies, remains to be seen. 26 One can say with confi- 

23 Several points should be noted: 

(1) The 1961 amendment permitting joint administration of Section 701 
and highway planning grants was preceded by an interagency agreement of 
November i960 providing for the same thing on an "experimental” basis. 
The agreement is reproduced in Advisory Commission on Intergovernmental 
Relations, Governmental Structure, Organization and Planning in Metro- 
politan Areas, pp. 81-83. 

(2) Highway research and planning grants go mainly to support highly 
technical studies of no particular interest to urban planners. For a list of 
the kinds of studies supported, see U.S. Bureau of the Budget, Urban Research 
Under Federal Auspices, committee print. Subcommittee on Intergovernmental 
Relations, Committee on Government Operations, U.S. Senate, April ik 
1964, p. 18. 

(3} The study just cited was the first survey ever made of the nature and 
extent of federally supported urban research activities. Ibid., p. 5. Similarly, 
the first study of the impact of federal development programs on local 
government organization, coordination and planning appeared in 1964. That 
study was: Advisory Commission on Intergovernmental Relations, Impact of 
Federal Urban Development Programs. See esp. p. 4. 

26 Accordin g to one authoritative analysis of the 1962 Highway Act planning 
provision (sec. 9): 

"Comprehensive planning for urban development, apart from that done 
by transportation planners, is not required. However, the comprehensive 
transportation plans required in metropolitan areas must assure that highways 
are properly coordinated with plans for improvements in other affected forms 
of transportation and . . . are formulated with due consideration to their 
probable effect on the future development of urban areas.’ 

. The continuing comprehensive transportation planning process requires 
either direct participation or adequate representation of each local ‘jurisdiction 
avuig authority and responsibility for actions of regionwide significance.’ 

e Bureau of Public Roads’ regional engineers are authorized to determine 
what constitutes adequate representation of local government for each urban 
area. This planning process can meet all federal requirements without official 
urban development plans necessarily being prepared, adopted or adhered 
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dence only that federal officials have received a dear mandate to 
coordinate highway and other forms of transportation planning at 
the areawide level in each SMSA; and that a similar mandate with 
respect to all forms of urban development planning may be 
emerging. 27 At the very least, then, the second part of our study 
would have to conclude that metropolitan planning processes, 
whether locally initiated or not, appear likely to have a greater 
impact on urban development in the foreseeable future than they 
have had in the past. 

Whereas the first two parts of our survey would point to the 
trends in favor of planning in urban America, the third and 
fourth parts would point, respectively, to instances in history and 
in other contemporary political systems in which planning con¬ 
trols have been far more influential than they give any promise of 
becoming in this country. If well done, these parts would make a 
serious effort to delineate the most important differences between 
our own political system and those systems in which planning has 
flourished and is flourishing. They might also attempt to indicate 
at least the gross differences between the purposes for which these 
systems have used planning and the central values of modem 
American society. 

to. . . . Clarification of the role of official urban planning agencies in trans¬ 
portation planning might ... be beneficial/’ {Impact of Federal Urban 
Development Programs, pp. 106, 107. The first internal quotation Is from 
Section 9 of the Highway Act of 1962. The second is from a U.S. Bureau of 
Public Roads Instructional memorandum dated September 13, 1963.) 

27 Readers may wish to consider the significance of S. 855 again at this point. 
See above, footnote 9. The bill received Administration support, and the 
Democratic members of the subcommittee that conducted the hearings seemed 
to be favorably inclined. (The only Republican who showed up at any of the 
sessions was Senator Jack Miller of Iowa. His concern was the highway 
program. He appeared to believe that the Bureau of Public Roads and the 
various state highway departments were planning well enough as it was.) 

It should be noted that since 1952 Congress has required that all federal 
agency proposals for construction in the Washington metropolitan region 
be reviewed on an advisory basis by the National Capital Planning Commission. 
President Kennedy sent a memorandum to all federal agency heads in Novem¬ 
ber 1962 directing them to coordinate their activities with the aim of imple¬ 
menting the general plan for development of the Washington metropolitan 
region. Ibid., pp. 37, 38. 
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(J) Historical examples of effective planning. Perhaps the best 

example of a sophisticated and widely praised historical survey is 
Lewis Mumford’s The City in History . 28 Although it deals almost 
solely with Western European and American cities, it Is especially 
relevant in the present context because, unlike most other histo¬ 
ries of urbanism, it seriously considers social, cultural, and politi¬ 
cal, as well as aesthetic, technological, and economic, causes and 
values. As a further bonus, Mumford has no fear of stating which 
examples of “strong” planning were also, in his opinion, examples 
of “good” planning. In view of his eminence, we may be justified 
in treating his views as representative of those of at least a signifi¬ 
cant portion of the American planning profession. (To be sure, 
there is no way of knowing just how representative Mumford’s 
views are, but it is certainly difficult to think of anyone whose 
normative judgments would meet with more widespread approval 
in professional planning circles.) 29 The City in History has been 
criticized for judging all historic cities on the basis of a single set of 
standards, but it is impossible to evaluate without some set of 
standards, and at least Mumford’s are both highly plausible and 
clear. Judgment is, of course, always a dangerous undertaking for 
those with scholarly pretensions, but those who—like planners— 
stand in need of principles to guide action have a special need for 
scholars with points of view. Despite his penchant for evaluating 
end results, Mumford does not shirk the difficult tasks of descrip¬ 
tion and causal analysis. Even his critics have generally admitted 
that the quality of his scholarship is extremely high. 30 Let us 

28 New York: Harcourt, Brace & World, 1961. 

29 Actually, as will be indicated below, Mumford’s influence has been greater 
in the United Kingdom than in this country. Many American planners find 
Mumford’s hostility to big buildings and cities, to the automobile, to urban 
sprawl, and to most other major features of the contemporary American 
urban scene both quaint and unhelpful. This is, I believe, less because they 
are strongly committed to other values than Mumford’s than because they 
are unaccustomed to thinking seriously about the desirability of contemporary 
realities. They do, of course, sometimes favor moderate reorganization and 
reform proposals, but usually (unless they are disciples of Mumford) on the 
sole ground that contemporary consensus values—e.g.» that property values 
should be maintained, that the administration of public services should be 
“efficient"—are being clearly violated. 

30 The question may still be raised whether a relativistic value orientation 
would have made The City in History more useful. I cannot see that it would 
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inquire as to what the conclusions of the third part of our hypo¬ 
thetical panoramic study might be by analyzing Mumford’s judg¬ 
ments and findings. 

It should be noted at the start that Mumford has less taste for 
mere unity of design in a city than most students of planning. He 
writes in the course of his discussion of medieval cities, for exam¬ 
ple, that “the bastard aestheticism of a single uniform style, set 
within a rigid town plan, arbitrarily freezing the historic process at 
a given moment, was left for a later period, which valued uniform¬ 
ity more than universality, and visible power more than the invisi¬ 
ble processes of life.” 31 Consequently, Mumford would seem to 
have less reason than most planning theorists to consider centrali¬ 
zation of political power a prerequisite of effective planning. 
Nonetheless, to me the most striking thing about Mumford’s anal¬ 
ysis is not its hostility to size (which strikes most planners), but its 
hostility in practice to cultural and political pluralism. This asser¬ 
tion requires a defense, because in principle Mumford is a 
vigorous advocate of variety, as the quotation cited above makes 
clear. His particular likes and dislikes, however, somewhat belie 
this general advocacy. 

Mumford reserves his highest praise for the medieval town. Its 
plans, he notes, were “more informal than regular,” developing 
gradually out of organic community needs rather than a priori 
principles. “Organic planning,” he writes, “does not begin with a 
preconceived goal: it moves from need to need, from opportunity 
to opportunity, in a series of adaptations that themselves become 
increasingly coherent and purposeful. . . . Though the last stage 
in such a process is not clearly present at the beginning, as it is in a 
more rational, non-historic order, this does not mean that rational 
considerations and deliberate forethought have not governed 


have. On the contrary, it would have made the book far less challenging to 
criticize and discuss without, probably, enhancing its descriptive validity. 
Moreover, unless it had employed constant criteria of relevance throughout, 
even the descriptions would have been extremely difficult to compare with 
each other. Yet any criteria chosen and articulated would have had to rest 
on value judgments comparable to those made so unashamedly by Mumford. 
Mumford’s values are, of course, fair game for criticism, but unul one of the 
critics produces a better “City in History” we must take Mumford s as the 
prototype of this genre. 

31 The City in History, p. 312. 
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every feature of the plan, or that a deliberately unified and inte¬ 
grated design may not result.” 32 Thus, the beauty of the medie¬ 
val town was the product of a highly sensitive incrementalism, 
which in turn was disciplined by an underlying consensus on the 
purposes of town life and a deep respect by each craftsman for 
what had come before. 33 

Mumford does not explore the relationship between the beauty 
of medieval towns and their economic stagnation, low stand¬ 
ards of living, and lack of pluralism. 34 He does note, however, 
that “never since the great dynasties of Egypt had there been such a 
religious unity of purpose,” and that the social structure of the 
medieval town “remained a hierarchical one.” 35 As the finest 
example of medieval town planning, he chooses Venice. “No other 
city,” he writes, “shows in more diagrammatic form the ideal com¬ 
ponents of the medieval urban structure.” He calls it “golden 
Venice” and notes its “aesthetic glories.” 36 Then, in passing, he 
goes on to recall that Venice in the period under consideration was 
“ruled by an iron-handed patriarchate, ruthless in its centraliza- 
tion of power and responsibility,” and that “the political order of 
Venice was based on an ultimately demoralizing combination of 
violence and secrecy: its rulers used private informers and secret 
assassination as a commonplace method of control.” 37 
Disclaiming romantic nostalgia, Mumford admits that "the 
medieval town was no more the successful fulfillment of Christian 
hope that it sometimes seemed to pious advocates in the thirteenth 
century than it was the unredeemed compound of ignorance, filth, 
brutality, and superstition that it seemed to many post-medieval 

Ibid., p. so*. ss Ibid., pp. 302, 303, 316. 

** < ^ oes emphasize, however, that medieval towns were essentially rural. 
Most had populations of under 10,000 in the fifteenth century, and London, 
the largest city in Europe, had only 40,000 inhabitants (ibid., pp. 300, 314). 
H e admits that as medieval towns grew in population toward the end of the 
middle ages, open spaces were commonly built over and multistory tenements 
were committed—this despite the lack of any provisions for organized waste 
disposal. (Nearby farmers did systematically collect human excrement in 
many towns for use as fertilizer, but that was only one form of waste.) (Ibid., 

pp. *89-*90, 292 -> At P° int > <^n Mumford recoils in horror from the 

medieval town (ibid,., p. 292). 

35 Ihid -’ P- 3l6. 3 « Ibid., p. 3 2!. 


37 Ibid., p. 322-324. 
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commentators.” In defense against the latter evaluation, he ar¬ 
gues that “if we dismiss medieval culture as a whole because of the 
torture chamber and the public burning of heretics and criminals, 
we should also wipe out all pretensions to civilization in our own 
period. Has not our enlightened age restored civil and military 
torture, invented the extermination camp, and incinerated or 
blasted the inhabitants of whole cities?” 38 Displaying a rather 
typical vice of panoramic historians, Mumford goes no further in 
relating the seamy side of medieval town life to its aesthetic 
glories. 

Mumford’s next section after that on the medieval town deals 
with the baroque city of the seventeenth and eighteenth centuries. 
Mumford is generally hostile to the baroque, because its passion 
for grandeur and formal order rested on the whims of absolute 
dictators rather than on the “organic” needs of the communities 
over which they ruled. He finds some examples of baroque plan¬ 
ning attractive, however, as the following passage indicates. 

How far this new order could go in a direction quite different from 
the palatial baroque precedents, Craig's plan for the New Town of 
Edinburgh in 1767 demonstrates. That order and unity were the result 
of a unified attitude toward life, the unified ownership of the land, and 
the unified control of the architect and builder. If the land had been 
first broken up into individual parcels, sold to competitive private 
owners, each proud of his own tastes. Jealous of his own whims, fe¬ 
rocious in defense of his own ideology, the result would have been the 
chaos that too often prevailed in the late nineteenth century street, 
urban or suburban. Here . . . the baroque order was at its best: regi¬ 
mentation with a formal bow and a quiet smile. 39 

Mumford also approves of the best baroque residential squares, 
which, he writes, “performed a new urban purpose, that of bring¬ 
ing together, in full view of each other, a group of residences 
occupied by people of the same general calling and position.” 40 
Here again the key to success was apparently unity of outlook, 
land ownership, and architectural control. Mumford makes clear, 
of course, that “such upper class planning had almost nothing to 
contribute to the order of the rest of the city,” and that, unfortu- 

38 Both quotations in this paragraph are from ibid., p. 316. 

39 Ibid., p. 398. Italics added. 40 Ibid., p. 395. 
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nately, even at its best baroque planning “was meant for the better 
sort” 41 He does not make clear, however, how serious an indict¬ 
ment he considers this to be. 

From the baroque Mumford turns to capitalist cities. It seems 
not unfair to say that his hostility to capitalism is expressed far 
more intensely than his hostility to any dictatorship discussed in 
The City in History. Thus, he writes as follows: “In relation to the 
city, capitalism was from the beginning antihistoric; and as its 
forces have consolidated over the last four centuries, its destructive 
dynamism has increased. The human constants had no place in the 
capitalist scheme: or rather, the only constants it recognized were 
avarice, cupidity, and pride, the desire for money and power." 42 

There are exceptions in every age, however, and Mumford finds 
that “there is one city that bears witness to the commercial spirit 
at its best, before it had completely dissociated itself from the 
customary controls and the collective commitments of its medieval 
prototype. That city is Amsterdam . . . , one of the greatest ex¬ 
amples of the town planner’s art ... , [and] capitalism’s one 
outstanding urban achievement." Amsterdam, he feels, is “the 
most important example of a city that effected the transition 
from protectionism to commercial competition without losing 
form.” 45 

Most of the planners with whom I have discussed this matter 
agree with Mumford’s high esteem for Amsterdam, even if not 
with Ms low esteem for nearly all other modem cities. The reasons 
for the success of planning in Amsterdam are consequently worth 
considering. Several come quickly to mind. First and foremost, 
there is the fact that most of Amsterdam lies below sea level, pro¬ 
tected by a complex system of dikes, locks, sluices, canals, and 
pumps. The entire city has had to be constructed on piles driven 
deep into wet sand. Mumford notes that the task of flood protec¬ 
tion, plus the expense and difficulty of foundation work, “from the 
beginning required cooperative management” and “kept the 
Botch cities from spreading at the random will of the property 
owner. Undo- municipal direction,” he continues, “the growing 
oty was opened up, section by section, and supplied with collec- 

Ibid., p. 399 - 42 Ibid.y pp. 413—414. 

43 A 1 three quotations in this paragraph are from ibid., p. 439. 
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live services. Within this system of collective action and orderly 
restraint, the dynamic forces of capitalism operated, almost in 
spite of themselves, toward a public end/’ 44 The discipline im¬ 
posed by geography on Amsterdam was, of course, strikingly simi¬ 
lar to that imposed on Venice. 

The fact that Amsterdam developed originally as a medieval 
city was also probably a factor helping to account for the tradition 
of municipal restraint upon capitalist freedom. It may also have 
been relevant that Amsterdam was in effect an independent nation 
until the Napoleonic Wars, and that since 1815 it has been the 
capital of a nation with a unitary constitution and an extremely 
acute consciousness of limitations on the national supply of land. 
(The Netherlands is the most densely populated country in the 
world, nearly eighteen times as densely populated as the United 
States. 45 ) Despite these factors (which he fails to explore). Mum- 
ford admits that Amsterdam’s working-class quarters, developed in 
the capitalist period, had none of the amenities of the rest of the 
city, and in fact were as bad as anything developed anywhere. He 
concludes that the benefits of even the best planning in capitalist 
societies, like the best baroque planning, were confined to those 
with high incomes. 46 He neglects to consider, however, the 
sources of the cultural tradition that provided wealthy Dutchmen 
with good taste. He does account for the public planning tradition 
—“a happy bequest left over from the old medieval economy” 47 — 
but he says nothing about the obstacles to introducing such a 
tradition into a capitalist society which has no medieval history. 

Mumford's most important prescription for contemporary plan¬ 
ning is essentially the “garden city” or “new town” conception 
first articulated by Ebenezer Howard. Mumford writes: 

Against the purposeless mass congestion of the big metropolis, with 
its slums, its industrial pollution, and its lengthening journeys to 

44 Ibid., p. 440. 

45 According to the Dutch government's i960 population estimate, population 
density in that year was 888 per square mile. According to the i960 U.S. 
census, American population density in the same year was 50 per square mile 
(The World Almanac: 1962 [New York: World Telegram Corporation, 1962], 

pp- 296,367)- 

<8 Op. cit., p. 444. 


47 Ibid., p. 444. 
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work, Howard opposed a more organic kind of city: a city limited from 
the beginning in numbers and in density of habitation, limited in 
area, oiganized to carry on all the essential functions of an urban com¬ 
munity, business, industry, administration, education; equipped too 
with a sufficient number of public parks and private gardens to guard 
health and keep the whole environment sweet. To achieve and express 
this reunion of city and country, Howard surrounded his new city 
with a permanent agricultural greenbelt, . . . [intended] not merely 
to keep the rural environment near, but to keep other urban settle¬ 
ments from coalescing with it: not least, it would, like the ancient 
vertical wall, heighten the sense of internal unity. . . . 

He saw that, once it has achieved an optimum size, the need for the 
individual town is not to increase its own area and population, but to 
be part of a larger system that has the advantage of large numbers and 
extensive facilities. 48 


As this is written, late in 1964, the garden city (as opposed to 
the purely residential suburb) appears to be coming to the United 
States for the first time. According to a recent article in The New 
Jerk Times, written with the aid of the Housing and Home and 
Finance Agency staff, “this country is on the verge of a New Town 
boom. About 20 of these planned communities are in the design 
or construction stage. They are beginning to add up to a coast-to- 
coast trend of particular importance at a time when soaring 
population and the flight from cities have created two of the most 
serious problems of the century—the urban explosion and the 
rapid consumption of land. The New Town offers a hopeful solu¬ 
tion, because it substitutes planned, orderly expansion for chaotic, 
uncontrolled sprawl.” 4 * My impression is that American city 
planners find this development extremely exciting, even though 
not all the New Towns will have provisions for employment. 
What is more striking about the projected American New 
Towns, however, is that they are all to be private developments. 
Tlfitis, their developers will not be subject to any political limita¬ 
tions on their aspirations for planning control. 

Tight planning control by private developers is, of course, not 
new even in America. John Delafons reports that the use of pri- 


48 Ibid., pp. 515,516. 

4 ® The New York Times, February 17, 1964, p. 17. See also “New Urban 
Plans Sur California," ibid., December 25, 1964, p. 24. 
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vate restrictive covenants to govern the character of neighbor* 
hoods dates in America to the i88o’s, and that it is an extremely 
common practice. 50 He finds the classic example of its success in 
Houston, the largest American city with no public land-use con¬ 
trols whatever. Interviewing bankers, real estate men, and city 
planners in Houston in 1961, he found them agreed “that on the 
whole the large-scale developer, the builder of higher-income 
homes, and the better educated home-buyer were all aware of the 
need to protect their investments, and that private covenants 
were adequate for the purpose.” 51 At the end of a discussion of 
the extraordinary controls promulgated in authoritarian fashion 
by Levitt and Sons for each of their Levittowns (which have popu¬ 
lations of over 50,000), Delafons concludes that there is no demo¬ 
cratic country in the world in which public control of the uses of 
private property could go so far. 52 It is of course true that plan¬ 
ning by private developers is only for those who can afford new 
private housing, but the New Towns contemplated for America 
appear unlikely to mark any change in this respect. In fact, as 
some of the projected American New Towns will not even have 
substantial economic bases, and as none will provide housing for 
the low income employees of their businesses and industries, it 
may be that many of them will differ from the existing Levittowns 
only in aesthetic quality and expense. 

A number of other democratic nations, however, particularly 
Britain, Holland, and the Scandinavian countries, have built New 
Towns as public ventures since World War II. These are fre¬ 
quently cited as indicative of what comprehensive planning can 

50 John Delafons, Land-Use Controls in the United States (Cambridge: 
Joint Center for Urban Studies of the Massachusetts Institute of Technology 
and Harvard University, 1962), p. 76. 

William Ashworth has described the development of the 112 acre Bedford 
estate in Bloomsbury, London, beginning in 1774, as follows: "Twenty acres 
were first laid out as gardens for the use of lessees, the intention being that 
the buildings should be grouped around greens scattered over the whole 
area. . . . No lessee was allowed to put up any sign or to use a house as a 
shop or restaurant; the entrances to the estate were closed by gates, and 
persons with no business in Bloomsbury were not admitted. Thus was the 
character of the quarter preserved, and all the more easily as only a small 
portion of leases expired at any one time ,f (The Genesis of British Town 
Planning [London: Roudedge Sc Kegan Paul, 1954], p. 36). 

51 Delafons, op . cit., p. 81. 52 ibid., pp. 76-79. 
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accomplish when given its head. They are certainly symbols of the 
great influence of planning in some contemporay democratic 
polities by comparison with the American. Let us speculate in the 
fourth part about the sources of that influence in one such polity, 
namely Great Britain. 68 

(4) Foundations of planning influence in Great Britain. First, 
there seems little doubt that the British receptivity to planning, 
like that of the Dutch, is associated with an acute sense of land 
shortage. British population density on a national basis is eleven 
times as great as American population density, and to the extent 
that cultural lag exists it is the Americans who live psychologically 


63 British planning was selected for consideration not because it is "stronger" 
or in any way more admirable than Scandinavian or Dutch planning, but 

rather because I know more about it. 

Parenthetically, I have judged that this chapter is not the place for a sub¬ 
stantive criticism of the British New Town plans themselves. Perhaps the 
most balanced assessment by one not himself part of the New Towns movement 
is still that ventured by Lloyd Rodwin in his book, The British New Towns 
Policy (Cambridge: Harvard University Press, 1956). Rodwin concluded 
that the conception of the New Towns policy had been bold and imaginative, 
but that the execution to date had been quite melancholy. He agreed with 
the many critics who had found most New Town architecture dreary, who 
had noted the apparent unconcern of the New Town planners for the 
economics of industrial and commercial location, and who had emphasized 
the failure of the New Town theorists to deal adequately with the relation¬ 
ships among such variables as the length of journey to work, community 
size, economic stability, employment mobility, industrial dynamism, the 
standard of living, and easily accessible urban variety. 

Many British planners have been inclined to write off such criticisms on 
e ground that these mistakes of die pioneers can be corrected in future 
ew Town planning, and that in any event even the first New Towns have 
provided much better living environments than the cities from which their 
modems came Peter Self, for example, noted several years ago that there 
tod been virtually no experience of New Town families returning to London. 
He admitted, however, that some of the New Towns were one class, working 
da*, communities and that just about all were very short of social and 
Fl °° d ’ 2nd ed ' [ London: Fa ker and Faber, 1961], 
m P ,v^ , ^ e apt f “ qUCSti0n was ori S in alIy published in 1957.) (Self, it 
may be noted, is a political scientist rather than a planner by profession, but 

he h 3 kadlng ^ “ Bridsh P lan ning- As this is written, 

nLv f f eCUUve committee of the Town and Country Plam 

ing the satisfactions of 1 B ° studies have been d °ne compar¬ 

er satisfactions of ordinary suburbanites with those of New Town resi- 
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in a still less crowded past. 54 Moreover, Great Britain is a food 
importing country, and one that has come close to being starved 
out for lack of capacity to feed herself in wartime twice in this 
century. 55 By contrast, the great American farm problem has 
consistently been how to control and finance surpluses. Although 
each year American urban development absorbs perhaps thirty- 
five times as much land as does the British, 56 the capacity of 
American farmers to produce surpluses continues to grow. Plan¬ 
ners may see land shortages on the distant horizon; laymen appear 
to find it impossible. 

Second, capitalist ideas have never, except perhaps for several 
decades in the middle of the nineteenth century, triumphed in 
Britain to the extent that they have in the United States. Capital¬ 
ism has been opposed in Britain, first by a strong aristocratic tradi¬ 
tion of noblesse oblige and more recently by a powerful socialist 
movement. With respect to the first of these checks, it may be 
noted that land ownership and beautification have long been par¬ 
ticular preoccupations of the British ruling classes. There is rela¬ 
tively little sympathy in Britain for those who would despoil the 
landscape in the name of any “right’* to pursue profits. In any 
event, the British political tradition has—at least by comparison 
with the American—always stressed “rights” less than responsi¬ 
bilities. 57 


64 According to the 1961 census, British population density was 559 to the 
square mile. According to the i960 census, American population density was 
50 to the square mile (The World Almanac: 1962, pp. 296, 314). 

From 1871 to 1961, British population increased by 92 per cent. From 1870 
to 1960, American population increased by 365 per cent. 

55 For a discussion of the impact of these wartime experiences on British 
planning, see Lewis Keeble, Town Planning at the Crossroads (London: 
Estates Gazette, 1961), pp. 53, 54. More generally, see G. P. Wibberley, 
Agriculture and Urban Growth (London: Michael Joseph, 1959), esp. Chaps. 
6, 7. 

56 Delafons, op. cit. 3 p. 5. 

57 The practical impact of this aristocratic heritage has been summed up by 
Charles Haar as follows: 

“One of the important strands in English planning has been the eighteenth- 
century aristocratic interest in landscape, estate planning, village preservation, 
and the development of city squares. Often the examples of large-scale private 
enterprise have been stimulants to the planning movement; thus the few model 
factory towns of the nineteenth century are to some extent forerunners of the 
New Towns. Another factor has been the traditional English love for the 
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Despite the significance of this aristocratic heritage, the impact 
of socialism on recent planning developments can hardly be over¬ 
estimated. The New Towns Act of 1946 and the Town and Coun¬ 
try Planning Act of 1947, which together form the foundations of 
postwar British planning, were the work of a government most of 
whose energies were directed to nationalizing major industries. 
The New Towns were to be located and financed by the national 
government, constructed and managed by instruments (public 
corporations) of the national government. It is perhaps not sur¬ 
prising that, despite nearly universal rhetorical support for the 
New Town idea, fourteen New Towns were begun during the five 
years 1946—1951, and only one more during the succeeding decade 
of Conservative rule. 88 Two of the most important features of the 
Town and Country Planning Act were its provisions for control 


countryside and concern with preservation of the beauties of nature; this 
latter movement has been fostered by many societies and associations which 
have exerted important political influence on the passage of town ana 
country [planning] legislation. . . , 

"The common acceptance by the major political parties in England of the 
need for central direction of the use of land, and, in general, the apolitical 
nature of town and country planning is surprising to the American observer. 
The pre-1947 legislation had been fostered by different governments. The 
Barlow Commission, which gave such a tremendous impetus to planning, 
was appointed by Neville Chamberlain, the then Prime Minister. The pledge 
in Parliament to establish a central planning authority was made by a Con¬ 
servative, Lord Reith. The first Minister of Town and Country Planning 
was a conservative, W. S. Morrison. . . . Considering the scope of the 1947 
Act, there was a remarkable degree of agreement in both Houses. Conservative 
speakers, no less than the Laborite, echoed the fact that it is possible for the 
grea^mass of people to have a fair and decent life only by planning of land 
uses.” Charles M. Haar, Land Planning Law in a Free Society [Cambridge: 
Harvard University Press, 1951], pp. 3, 4. On the eighteenth and nineteenth 
century traditions of town improvement, see Ashworth, op. tit., pp. 33-46. 
Whh regard to the aristocratic heritage of emphasizing duties rather than 
ngho, see M. Qstrogorski, Democracy and the Organization of Political 
Parties [New York and London: Macmillan and Co., 190s], Vol. I, pp. 14-ss. 

«As will be noted presently in the text, six more were begun in 1962- 
1964 For descriptions and assessments of the first eighteen New Towns by 
two leaders of the New Towns movement, see Frederick J. Osborn and Arnold 
Whittick, The New Towns: The Answer to Megalopolis (London: Leonard 
HUh 1963). For a brief rundown of up-to-date statistics on the New Towns, 
see Town and Country Planning, XXXIII, No. 1 (January 1965), 28-29, 36-37 
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by a national ministry of the location of all significant new in¬ 
dustrial construction and its nationalization of development 
values in land. 

Under the location of industry provision, no application to a 
local planning authority for permission to construct more than 
5,000 square feet of industrial floor space was to be considered 
unless accompanied by a clearance certificate from the Board of 
Trade. The primary purpose of this policy was to direct employ¬ 
ment to Britain’s depressed areas rather than to serve specific town 
planning objectives—thus, administration by the Board of Trade. 
Nonetheless, British planners have always considered the distribu¬ 
tion of population and employment around the country, and be¬ 
tween various sized communities, a central concern of planning. 
Moreover, since a high priority objective of postwar planning was 
to stem the flow of population to London and Birmingham—both 
areas of very low unemployment—the policy was of great immedi¬ 
ate interest to them. 69 

Under the land nationalization provision, owners of land were 
to be compensated once and for all for existing development 
values. 60 In the future, all increases in the value of any particular 
piece of land, except those attributable to the actual investments 
of its owner, were to accrue to the state. The purposes of this 

69 See Haar, Land Planning Law in a Free Society, pp. 24-26, and Peter 
Self, The Planning of Industrial Location (London: University of London 
Press, 1953), esp. Chap. 1. It should be emphasized that the Board of Trade 
has consistently administered the policy so as to alleviate pockets of unemploy¬ 
ment even where this has meant discouraging emigration from obsolete, 
overcrowded, and blighted areas to much pleasanter communities short 
distances away. It has also at times discouraged industrial development in 
New Towns because they happen to be in areas of low unemployment. 
Consequently, it seems fair to say that coincidences between the location of 
industry policy and planning policies have been largely fortuitous—this 
despite their common origin in the Planning Act. In view of the i mm ense 
political significance of unemployment, and the desire of most communities 
(however obsolete and uninviting in the eyes of observers) to hold their young 
people, this is probably not surprising. Nonetheless, at least insofar as it 
has discouraged immigration to the Birmingham and London regions, the 
location of industry policy has served British planners. 

60 The “development value" of a piece of land is that part of its “fair market 
value" attributable to speculation about new uses for which it may be in 
demand at some future time. 
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provision were (1) to reduce the cost of future land-use controls 
so restrictive as to require public purchase under existing law, 
(2) to eliminate all financial incentives for property owners to 
oppose even less restrictive controls, and (3) to destroy land 
speculation. The assumptions behind the provision were (1) that 
most future development would be public, (2) that therefore 
most future land sales by private owners would be compulsory, 
and (3) that consequently price would no longer have any sig¬ 
nificant function as a mechanism for nudging land toward its most 
Productive uses. When the Conservatives, as part of their policy of 
encouraging private enterprise, repealed the nationalization of 
development values in 1954, most British planners were aghast. 61 

When a new Labor Government took office in October 1964, it 
was committed to a policy of nationalizing all land as it came ’up 
for development in the future. 6 * It had also promised to enforce 


• Conservatives themselves experienced great difficulty in deciding 

just how far back they wished to turn the clock. The Town and Country Plan- 
mng Act of 1954 set up a dual land market. Sellers of land to private pur¬ 
chasers were to be permitted to retain whatever price they could get. Those 
compelled to sell to public agencies, however, were to be paid only on the 
basis of 1947 use value. The indignation of those forced to sell to public 
agencies was finaUy recognized by the Town and Country Planning Act of 
19 f 9 ' whlch Prided that henceforth public agencies should pay full market 
ralue for any land they acquired. (See Charles M. Haar, “Planning Law: 
Public v. Private Interest in the Land,” in Land Use in an Urban Environ¬ 
ment [Liverpool: Liverpool University Press, 1961], pp. 107-108.) 

On reading this section, John R. James, Chief Planner of the Ministry of 
Housing and Local Government, commented that he thought most British 
planners had come by 1954 to realize that total nationalization was politically 
and administratively unfeasible. They were “aghast," in his view, only at the 
tan y un air two price system and at the totality of the retreat with re¬ 
spect to private land sales. James noted, however, that by 1962, when I con¬ 
ducted my interviews, land prices had risen so steeply that most planners again 
favored nationalization. This might, he thought, have affected their memories 
of their 1954 views. 


!~ Th .V - 947 scheme had involved nationalization of development values 
oniy, wnh imposition of a 100 per cent tax on future increases. By the spring 
of 1965 the Government appeared to have abandoned the idea of nationaliza¬ 
tion. The national budget announced in April 1965 introduced a 3 o per cent 
capital gains tax on sales of all property—including land—held for more than 
one year. Profits on sales of property held for less than one year were to be 
taxed as ordinary income. It should be noted that Great Britain had not pre¬ 
viously taxed capital gains at alL It was henceforth, according to The Econ¬ 
omist (April 10, 1965), to tax them at the highest rate in the world. 
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location o£ industry controls much more vigorously—i.e., with less 
sympathy for the pleas of investors—and to vastly increase the mag¬ 
nitude of the subsidies offered to induce industries to locate in the 
depressed areas. Finally, one of the first acts of the new Govern¬ 
ment was to impose national restrictions on office development in 
the Greater London region, extending roughly forty miles in 
every direction from Charing Cross. Office developments involv¬ 
ing more than 2,500 square feet of new floor space were hence¬ 
forth to require an office development permit from the Board of 
Trade as well as local planning permission. The Government in¬ 
dicated that the new policy would be applied very restrictively, 
particularly with respect to London itself. 63 

A third general factor which should be mentioned is the unitary 
nature of the British constitution. Histories of British land-use 
planning invariably focus on national rather than local policies, 
and with good reason. 64 All local authority powers derive from 
national legislation, and all significant local authority decisions are 
subject to being overruled by national ministries—the Ministry of 
Housing and Local Government in the case of planning. When, in 
1947, the national government wished to reduce the fragmenta¬ 
tion of local planning responsibilities, it reduced at one stroke the 
number of local authorities empowered to plan from more than 
1,400 to 145. More recently, another piece of legislation has 
brought metropolitan government to the London region. No one 
even thought of suggesting an area-wide referendum. 65 The major 

63 For a clear statement of the case for office location controls, see The Paper 
Metropolis (London: Town and Country Planning Association, 1962). The 
fundamental assumption behind industrial and office location controls, of 
course, is that the best way to influence the distribution of people around a 
nation is to influence the distribution of employment opportunities. 

64 See William Ashworth, op. cit.; Patrick Abercrombie, Town and Country 
Planning , 3rd ed., revised by D. Digby Childs (London: Oxford University 
Press, 1959); Lewis Keeble, Planning at ike Crossroads, Chaps, 2-4; M. P. Fo¬ 
garty, Town and Country Planning (London: Hutchinson’s University li¬ 
brary, 1948), Chaps. 1-5; and the historical discussions (sprinkled throughout) 
in Nathaniel Lichfield, Economics of Planned Development (London: Estates 
Gazette, 1956). 

35 Needless to say, however, a Royal Commission first held extensive hear¬ 
ings and deliberated at length; then the Government held lengthy additional 
hearings; and finally the Government modified the Royal Commission’s recom¬ 
mendations in numerous—though fundamentally minor—ways to make them 
more palatable. (See Royal Commission on Local Government in Greater 
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objectives of British land-use planning are national, and local de¬ 
velopment plans are expected to comply with them. In particular, 
the policies of discouraging population movement from declining 
areas of the United Kingdom to Southeast England, of encourag¬ 
ing the maintenance of greenbelts around large urban areas, of 
encouraging compact and orderly rather than chaotic suburban 
development, and of encouraging employment to follow popula¬ 
tion to the suburbs, are all primarily national rather than local.® 8 
Fourth, it should be noted that in Britain government is an 
upper- and middle-class, not an all-class, affair; and although the 
governing classes have internal disagreements about particular 
questions of policy, their degree of consensus on the components 
of good communities and good lives is extremely striking by 
American standards. This consensus is probably nowhere more 
striking than in the policy area of planning. Controversy within 
the British planning profession is confined to quite minor issues. 
Consequently, despite the great influence of planning policy on 
urban development, planning theory is extremely rudimentary— 
theoretical elaboration and revision tends to be neglected in the 
absence of controversy. 87 Nearly all British planning ideas emerge 


London, Report [London: Her Majesty's Stationery Office, Cmnd. 1164, Oc¬ 
tober 1960]; Peter Self, ‘The Herbert Report and the Values of Local Govern¬ 
ment/* Political Studies, X, No. 2 [June 1962], 146-162; The Editors. “The 
London Government Bill,** The Political Quarterly, XXXIV, No. 2 [April- 
June 1963], 115-120; and Frank Smallwood, Greater London: The Politics of 
Metropolitan Reform [New York: The Bobbs-Merrill Co., 1965], esp. pp. 
10 - 33 . 3 °§~ 3 10 *) 

®® At the same time, it should be emphasized that the national government 
is often criticized for having only very vague and poorly formulated goals, or 
for being unwilling to resolve conflicts among its many specific goals. Few 
British planum deny, however, that to be effective planning needs national 
policy guidance. 

87 It has frequently been remarked that British political philosophy as a 
whole tends to be antiphilosophic in its frequent assumptions that the funda- 
menta! truths are commonplace and that they are hardly in need of defense 
because they are already known to and accepted by all enlightened English¬ 
men. For a recent example and defense of this antiphilosophic philosophical 
tradition, see Michael Oakeshott, Rationalism in Politics (New York: Basic 
Books^ 1962). For a discussion of the distrust of philosophic speculation on 
the British Left, see R. H. S. Crossman, “Towards a Philosophy of Socialism/* 
m R. H. S. Grossman, ed.. New Fabian Essays (London: Turnstile Press, 1952). 
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from the Town and Country Planning Association, originally 
founded to advance the garden city ideas of Ebenezer Howard and 
still very much under their influence. Its chief source of supple¬ 
mentary ideas in recent decades has been Lewis Mumford. 6 ^ Not 
only do nearly all British planners appear to accept its “line,” but 
it seems fair to say that whatever resistance comes from generalist 
administrators in the Ministry of Housing and Local Government 
and from Conservative politicians is based not on any alternative 
conception of the nature of “good” urban communities but rather 
on a desire to restrict the role of public power.® 8 

A fifth, anH very closely related, factor is the great prestige of 
politicians and high civil servants in Britain. Part and parcel of this 
prestige is the assumption by nearly all British subjects that discre¬ 
tionary public power will—especially when it is lodged in national 
ministries—be exercised with scrupulous honesty and concern for 
the public interest. There is little evidence that this trust is mis¬ 
placed. Where government is respected and trusted, many policies 
and practices become feasible that would not otherwise be so. In 
particular, effective regulation of the uses of privately owned land 
requires vesting tremendous discretionary authority in public o 
cials. The exercise of this authority in large part determines rela¬ 
tive land values within any jurisdiction. Where development 

68 These generalizations are based on interviews conducted in the summer 
o£ 1962 and on Donald L. Foley, "Idea and Influence: The Town and Country 
Planning Association,” Journal of the American Institute of Planners, 
XXVIII, No. 1 (February 1962), 10-17. It should be noted, by the way, that 
the Town and Country Planning Association is not the British town planners 
professional association. The Town Planning Institute, however, which is, 
has historically concerned itself with maintaining and upgrading the technics 
qualifications of planners. It has left “value” matters to the TCPA. 

On reading this section, John R. James commented that, in his view, the 
TCPA was only the primary “seller” of planning ideas in Great Britain. Their 
ultimate origins, on the other hand, were quite varied. He also thought that 
controversy within the British planning profession tended to be more spirited 
than my account suggested. I suspect that our differences are mainly a func¬ 
tion of our perspectives. James is an “insider,” naturally impressed with die 
complexity of his professional world. As an “outsider,” and one writing for 
an American audience, I have had to simplify, and I have kept American 
comparisons constantly in mind while writing this section. 

09 See Donald L. Foley, “British Town Planning: One Ideology or Three,” 
British Journal of Sociology, XI, No. 3 (September i960), 211-231. 
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values are privately owned, enormous profits are often available to 
those who can influence regulatory decisions, and substantial losses 
are often incurred by those who cannot. Once the suspicion gets 
around that some land-use control decisions are being made in 
response to political pressures and/or outright payoffs, the politi¬ 
cal viability of the control system is bound to become extremely 
precarious. 70 

In the United States, such suspicion is so endemic that it has 
become part of our political culture. Consequently, pressures are 
brought to bear with great intensity, politicians find it difficult to 
explain resistance to them, and the ideal of platonic governance is 
generally scoffed at even by academic political scientists. 71 At the 
same time, in order to offset the assumed corruptibility of each 
decision-making individual and institution, great efforts are made 
to express legal regulations as uniformly and precisely as possible, 
and to provide elaborate appeals mechanisms—first administrative, 
then judicial—for dissatisfied property owners. These efforts tend 
to permeate each land-use control system with rigidity and red 
tape, and at the same tune to facilitate strategies of circumvention. 

The British planning system, by contrast, emphasizes the need 
for planners to decide every issue “on its merits” and well insu¬ 
lated from outside influences. Even the process of determining 
broad planning principles for any jurisdiction is generally well 
insulated (by American standards) from public participation. 
Local authority planning committees invariably keep their pro¬ 
ceedings secret, and local newspapers show no interest in inspiring 
or reporting leaks. ’ The development plans themselves empha¬ 
size detail; their supporting explanations tend to be extremely 
cryptic, leaving outsiders virtually no basis for raising issues gen¬ 
eral enough to attract much public attention. Citizens dissatisfied 

70 See Delafons, op. cii., pp. 8, 9, 38. 

71 See, for example, Frank Sorauf, “The Public Interest Reconsidered," 

Jmtraal of Politics, XIX, No. 4 (November 1957), 616-639; and Glendon 
. “7^ . 1116 Public Interest' in Administrative Decision-Making," Amer¬ 

ican Political Science Review, LI, No. 2 (June 1957), 346-368. For a review of 

recent literature on responsibility and the public interest, see Herbert 
J. taring. The Crucial Link: Public Administration, Responsibility, and the 
Pubhc Interest,” Public Administration Review, XXIV, No. 1 (March 1964), 
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with a local development plan at the time of its appearance can 
testify at the Ministry's inquiry (hearing) on it, but the Ministry's 
decision processes are even more effectively shrouded in secrecy 
and insulated from local pressures than those of local authori- 
ties. 72 Subsequent denials of permission to develop may be ap¬ 
pealed by aggrieved property owners to the Ministry on the 
ground that national policies have been ignored. Until 1958, local 
authorities did not have to state the reasons for any denial until 
the Ministry's inquiry on it took place. Since 1958 they have been 
required to state their reasons for any denial which has been 
appealed well in advance of the inquiry—the purpose being, of 
course, to aid the lawyers of appellants in preparing their cases. 
The Ministry now—also since 1958—explains its decisions in very 
general terms in letters to the parties concerned. It neither pub¬ 
lishes them with any regularity, however, nor admits that even 
those published have any value as precedents. Officially, it decides 
each case "on the merits,” uninfluenced by precedents. 73 There is 
no evidence whatever that any significant segment of the British 
public doubts the efficacy of this system, though Conservatives and 
Laborites do split on the weight that the system should give to the 
goal of cultivating private initiative in conceiving and financing 
development schemes. 

Sixth, and finally, the influence of war on British planning must 
not go unmentioned. One well-known British planner, trying to 
assess the prewar history of British town planning (dating from 
the first Town and Country Planning Act, that of 1909), has gone 
so far as to write: 

72 This is the stage at which red tape frequently creeps in, however. The 
Ministry regularly takes one to two years, and. has taken up to five years, 
before approving local development plans. Consequently, the plans have 
often been out of date before acquiring official status. Moreover, because of 
the complexity of the national review procedure, continuous updating is 
discouraged. The law requires a review only every five years (dating from 
the Ministry’s approval). 

73 See Lewis Keeble, Principles and Practice of Town and Country Plan¬ 
ning, 2nd ed. (London: Estates Gazette, 1959), pp. 278-283, 287; and Daniel 
Mandelker, Green Belts and Urban Growth {'Madison: University of Wis¬ 
consin Press, 1962), p. 20. The first chapter of Mandelker’s book, by the 
way, is the best discussion available of the relationship between law and dis¬ 
cretion in British planning. 
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In retrospect we can see that the years 1909—39 were the formative 
years; they raised great hopes, but also led to many disappointments. 
By igsg it was clear that Town and Country Planning had no very 
definite results to show. 74 


During the war, however, one of the government's more impor¬ 
tant ways of building public morale was to promise frequently and 
poetically that out of the ashes would emerge a beautified, ration¬ 
alized, and more comfortable Britain. 75 To dramatize the wartime 
coalition government’s commitment, a separate Ministry of Town 
and Country Planning was created in 1943. 76 The great Aber¬ 
crombie Plan of London was issued in the same year. Other, only 
slightly less dramatic, gestures were made and widely publicized 
throughout the war. There was severe doubt in the planning 
world that a postwar Conservative Government would actually pay 
more than rhetorical attention to planning ideals, but as it hap¬ 
pened the war’s end also produced the first majority Labor Gov- 
eminent in British history. 

The Labor Government came to power with a landslide major¬ 
ity, an enthusiastic commitment to planning, and a great arsenal 
o rationing powers left over from the war, including control of all 
” . ^ ^censes.' 7 With much of the nation, particularly its cen¬ 
tral erty cores, m ruins, and with austerity the overriding theme of 
national life, the need for continued rationing of investment re- 
S0 ^ rC ^ J W ^f a * most universally accepted. If resources were to be 
ration , the case for rationing according to plan was overwhelm¬ 
ing, especially to a socialist government. As it was, the Labor Gov- 


m 7 tf« R ^L C2iadS *J' The FirSt of British Planning," epilogue 

to^Pamck Abercrombie, o P . cit. The quotation appeals at p. L 

to poZ rST* “ J ° hn RCPS f ° r em P hasi2in S the importance of 


™ MOSt 01 * e national government’s responsibilities having to do with 
^ government were transferred to the Ministry (from to Minlstr^ 
IMth) early m 1951. Simultaneously, the Ministry’s^name was changed to 
Dxal Government and Planning. When the Conservatives took ovfr to 

pmS^ e to t sten the ^ ^ Wished t0 em P hasf “ their campaign 

Qfe, Cmnd. 9559 , Au£^ 955 ], Her Ma j est y’ s Stationery 

77 See Lloyd Rodwin, op. ^ pa a 
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eminent was not content merely to regulate; it believed that pub¬ 
lic objectives were likely to be served best by publicly owned 
enterprises. Moreover, one of the most popular national invest¬ 
ment priorities was housing, and Labor policy was to conceive 
housing as a public service rather than as an ordinary economic 
product. The extent of its commitment in this direction was indi¬ 
cated by the fact that even as late as 1950 and 1951 (taken to¬ 
gether) only 13 per cent of all new housing in England and Wales 
was built under private auspices. 78 The popularity of this policy 
was such that even the Conservative government after 1951 had to 
abandon it very gradually. Not until 1958 did private housing 
construction exceed public. 79 In any event, the point to note is 
that planning is rather easier in a society where most housing is 
publicly built and where the principle is established that nearly all 
construction should be licensed in accordance with national in¬ 
vestment priorities than it is in a predominantly private enterprise 
economy. Where land development values have also been nation¬ 
alized, as they were in Britain after 1947, the obstacles presented 
by private enterprise to planning may be all but invisible. 

The consensus among British planners has been that the period 
of the Labor Government (1945-1951) marked the zenith of their 
influence to date. The Conservative Government that came to 
power late in 1951 left most of the planning machinery intact, but 
in terms of substantive policies and priorities it did rather sharply 
shift direction. It moved resolutely to increase the role of private 
as opposed to public investment in land-use development, to end 

78 Report of the Ministry of Housing and Local Government . . . 1 $50/51 
to 1 $54, p. 127. The percentage is of new permanent dwelling units completed. 
Nathaniel Lichfield has noted that housing accounted for about one-half 
of all British construction (by the measure of value) in this period. In 1951, 
84.2 per cent of all housing construction was public, and 58.7 per cent of all 
other construction was also public (Lichfield, op. cit., p. 5). 

79 Report of the Ministry of Housing and Local Government, i$5$ (Lon¬ 
don: Her Majesty’s Stationery Office, Cmnd. 1027, June i960), p. 180. It 
may be noted that the Labor Government’s policy had been to have 175,000 
new dwelling units a year completed in England and Wales The Conserva¬ 
tives promised in the 1951 campaign to raise that figure to 300,000 units a 
year. They in fact approached their target in 1953 and surpassed it in 1954. 
This emphasis on stepping up the overall pace of building necessitated a 
slower transition from public to private building than might otherwise have 
been possible. 
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both rationing and the licensing of construction, and (as mentioned 
previously) to repeal the nationalization of land development 
values. It retained the location of industry regulative machinery, 
but most observers agree that it employed it (i) gingerly, 
and (s) with an eye almost solely to holding down unemploy¬ 
ment rates in depressed areas. 80 Moreover, as knowledge 
accumulated that office construction was a far more important 
harbinger of central city congestion than industrial construction 
in the postwar economy, the Conservatives resisted all suggestions 
that they enact a location of office construction policy. They re¬ 
fused even to deal with one of the monumental loopholes in the 
1947 Town and Country Planning Act, the provision that owners 
of older buildings should automatically be permitted to increase 
their cubic content by 10 per cent on rebuilding. As most older 
office buildings had very high ceilings, wide corridors, and so on, 
dus provision often permitted increases of up to 40 per cent in 
floor area on redeveloped sites. Only one New Town was begun by 
the Conservatives in the first decade of their rule, and their alter¬ 
native policy of subsidizing expansion of existing small towns 


89 Bosh changes, if they in fact took place, were only matters of degree of 
Data ,° n , ^ distribution of industrial development are 

deSon ™ y strong ty support the hypothesis. The Board of Trade's 
dqssMi* T « are completely shrouded in secrecy, however, so it is im- 
F^We to separate political from economic factors with assurance in ac- 

have oil-id^ Tl \ itQiy based on “terviews with industrialists might 
OnSSr eVld6nC \ bUt “ knowledge none was conducted. 
On the basis of his impressions, though, Peter Self wrote the following in iq,6- 

From 1948 onwards, the momentum of Government policy slackened The 
in the development areas continued to be ofeed w ' Induceme ““ to 

scale" (Cities in FlnnJ „„ ° ° e offered - but on a somewhat reduced 

Pntctiirr^" PP ' la ^ I3 ° : ^ ^ ^ KeebIe ' ***&« 

ParenthcticaUv, it ma y lx; notprf that , 

unemployment rate in Great Britain was i 5 per cen^The^ 7 ^ average 
me m the depressed areas (officially known 5 -TL ? Th “employment 
per cent. (j. Sykes, "LocaJ, W ** 

Town Planning Institute, XLV No fi^L, d P ? ^ ’ J° urnal °f the 

is to p. tag.) * ' V ’ N °- 6 f Ma y » 959 ]. 126-130. The reference 
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appeared to be prosecuted half-heartedly in the same period. 81 
The one major planning policy which the Conservatives did pros¬ 
ecute vigorously in the decade after 1951 was that of establishing 
and conserving agricultural greenbelts around every significant 
urban unit. This policy was, of course, in accord with the aristo¬ 
cratic tradition mentioned previously. Summing up the Conserva¬ 
tive approach to planning in this period, most observers agreed 
that it was “marking time” or operating the planning machinery 
as a “necessary evil.” 82 (It should be noted that something of a 
change took place in the early 1960’s, as concern about British 
resistance to modernization became a national “fad. The Govern¬ 
ment responded with numerous headline-catching initiatives, 
some involving both economic and town planning. Among other 
things, six additional New Towns were designated in the years 
1962-1964. The far bolder intentions announced by the new at 
this writing—Labor Government have been mentioned previously. 
If it carries them out, it will be the first British government in 
history to show great zeal for town planning in the midst of a long 
period of peace and prosperity.) 

Concluding Remarks 

What has been the point of these speculations on what the con¬ 
clusions of a panoramic survey might have been? It has been two¬ 
fold: first, to mitigate the rather haTsh conclusions of the study 
which occupies the main body of this book by clarifying their 


si The expanded towns program required local authorities wishing to "ex¬ 
port” industry and population to reach agreements with those willing to 
"import.” The Ministry did not give any lead or exercise any < compulsion. 
Few agreements of significance were reached. See Lewis Kee e, rtnctp es 

and Practice, pp. 297-298- . , „ 

82 The quotations are from D. Rigby Childs, op. ctt., p. 250, an 
Self, Cities in Flood, p. 166. Most writers agree that the change from the late 

1940’s to the decade of the 1950’s ^ more tbza one o£ P a ^‘ “““if 
that a major shift in national mood was involved as well, and frequently 
point to the fact that the Labor Government itself made some moves toward 
relaxation of planning controls in 1950 and 195 1 - See Lewis Keeble, Town 
Planning at the Crossroads, pp. 45-46- Self argues similarly in Cities ™ 
pp 166-170. The Conservatives were whipping on and exploiting this shilt, 
however, whereas apparently the Laborites were trying to keep their conces- 


sions minor while riding it out. 

On the early postwar mood, see Lloyd Rodwin, op. cit., p. 20. 
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relationship to the demanding (though, in my opinion, highly 
relevant) criteria of “good” planning employed throughout the 
study; and second, to suggest at least a few of the ways in which 
differently focused studies of planning by political scientists might 
have produced fundamentally different conclusions. The section 
would probably not have been written if a significant number of 
politically oriented historical and comparative studies of planning 
had been available. In fact, however, such studies are virtually 
nonexistent. 

Two consequences of this dearth appear to me to be the follow¬ 
ing. First, American city planners tend to have their horizons lim¬ 
ited almost entirely by contemporary American practices and 
short-term estimates of political feasibility. Second, when they do 
report historic and contemporary examples of “good” civic design, 
they tend to neglect analysis of the cultural, political, and eco¬ 
nomic factors which produced them. Until a serious effort is made 
to remove these blinders, the imagination of the American plan¬ 
ning profession is bound to be severely confined, its perception of 
political opportunities and obstacles is bound to be quite shallow, 
anx (probably most important) its sense of the difficulty of truly 
comprehensive evaluation—at the politician's level—is bound to 
remain rudimentary. 

It may plausibly be maintained, of course, that the typical 
American city planner already has enough difficulty avoiding pa¬ 
ralysis of will, that any deeper perception of obstacles or more 
sophisticated sense of complexity would totally ruin him. This 
may be true. The traditional task of the scholar, however, has been 
to remind his readers of the unsavory aspects of this conclusion. 
Today it is fashionable among “realistic” students of decision mak¬ 
ing to point out that the only way men can make decisions is to 
narrow their concerns and perspectives. 83 I cannot help noting 


83 &e, for example, James G. March and Herbert A. Simon, op. cit ., Chap. 
6; and Charles E. Lindblom, 'The Science of ‘Muddling Through/ ” Public 
Administration Review, XIX, No. i (Spring 1959), 79-88. March and Simon, 
whose views are of greater interest here, write as follows: 

“From a phenomenological viewpoint we can only speak of rationality 
relative to a frame of reference; and this frame of reference will be determined 
by the limitations on the rational man's knowledge. ... The organizational 
and social environment in which the decision maker finds himself determines 
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that it is easy to learn this lesson too -well, to become smug about 
one’s parochialism. The prospect of lives and cities being planned 
by multitudes of technicians with a positive distaste for social, 
political, and historic complexity, moves me to foreboding. The 
orientation of this volume has been dictated in large part by my 
belief that at least those who call themselves “comprehensive 
planners ought to be broadly learned and thoughtful even 
though technically qualified—men. The question is not whether 
decisions must be made on the basis of simplified assumptions 
about the real world; it is rather which complicating factors shall 
be de-emphasized, how significance shall be judged, and what the 
substance of the assumptions shall be. 


what consequences he will anticipate, what ones he will not; what alternatives 

he will consider, what ones he will ignore. ... 

“The theory of rational choice put forth here incorporates two fundamental 
characteristics: (i) Choice is always exercised with respect to a hnuted, ap¬ 
proximate, simplified “model” of the real situation. We call the <hoo*nrs 
model his "definition of the situation." (?) The element of the definition 
of the situation ... are themselves the outcome of psychological and socio¬ 
logical processes” (pp- 138-139; italics added). 
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